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ABSTRACT 
 
The study evaluates the water and sanitation programme as implemented through 
The Mvula Trust by the Limpopo Department of Education (LDoE) in terms of the agency 
agreement between the two parties, thereby providing: 
• A precedent of public services and infrastructure delivery through co-production 
• A precedent of sustainability innovation in the midst of resource scarcity through the 
large-scale decentralisation of basic services with off-grid water and sanitation 
systems.  
The study looks into the context in which the formal arrangement between The Mvula 
Trust and the LDoE came into place and which continues to be implemented as an 
alternative means of public service delivery by the state. It further looks into the extent of 
the deliverables of the programme, which consists of more than 1 843 projects, and on which 
more than a billion rand has been spent.  
The scope of works for most of the projects implemented by The Mvula Trust consist 
mainly of the provisioning and upgrading of water and sanitation services at public schools 
in the province, including the construction of the dry waste sanitation facilities and the drilling 
of boreholes. This decentralised form of basic service delivery, unconnected to municipal 
water supply or sewer systems, was borne mostly out of necessity, but is an improvement 
on the unsustainable and unaffordable centralised water supply and sewer systems that 
have been found to be both unsustainable and unaffordable in the long run. The scale and 
consistency of the roll-out of decentralised water and sanitation systems by the LDoE is 
commendable and has made it the norm, rather than the exception at schools in the 
province.  
The expenditure on a portion of the programme, that is mostly completed, is evaluated 
to determine the success or failures of the programme as measured against the cost 
parameter, and finds that The Mvula Trust managed to complete the overall programme 
within budget. However, when the data for each addendum is compared, it becomes evident 
that only three of the eight addendums were completed within budget, four was less than 
20% over the budget and one was more than 20% over the budget. When the expenditure 
data per project is evaluated, it reveals that only 62% of the projects can be deemed to be 
successful in terms of the cost parameter of projects that finished within the allocated project 
cost. However, the trendline suggests that The Mvula Trust is increasingly improving in 
keeping their expenditure within the allocated budget.  
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The study reveals that The Mvula Trust is remunerated 10% of the project cost as an 
implementing agent management fee, with an additional 2% for disbursements. This 
management fee percentage is fairly high when compared to other implementing agents, 
especially when the fees for Professional Service Providers are added, which combined with 
the management fee result in more than 30% of the construction cost.  
An evaluation of this capital expenditure at these facilities reveals that there is a 
substantial difference between the average expenditure per learner depending on the size 
of the school as measured by the school enrolment in 2017. For primary schools the capital 
expenditure amounts to R6,818 per learner at micro primary schools, with enrolments of 
less than 135 learners; as opposed to R1,230 per learner at mega primary schools, with 
enrolments of more than 931 learners. Similarly, for secondary schools the capital 
expenditure amounts to R6,242 per learner at micro secondary schools, with enrolments of 
less than 200 learners; as opposed to R1,387 per learner at mega secondary schools, with 
enrolments of more than 1 000 learners.  
With the substantial infrastructure needs that exist at schools in Limpopo, coupled with 
limited funding to address these challenges, it would be prudent for expenditure to be 
channelled to where it would have the greatest impact. The data would suggest that the 
greatest impact would be achieved if priority is given to the implementation of infrastructure 
projects at larger sized schools.  
  
  10 
1 INTRODUCTION  
 
The water and sanitation programme as implemented through The Mvula Trust by 
the LDoE is of particular interest for two main reasons: first, as a precedent of public services 
and infrastructure delivery through co-production; and secondly, as a precedent of 
sustainability innovation through the large-scale decentralisation of basic services through 




Despite more than 20 years of democracy in South Africa, and many improvements 
of school infrastructure and the provision of water and sanitation services, enormous 
challenges remain regarding these aspects. The result of these challenges has been 
brought to the forefront with the tragic deaths of learners due to unsafe sanitation facilities 
at schools in South Africa. This has led to an intervention from President Ramaphosa and 
the launch of the Sanitation Appropriate for Education (SAFE) initiative on 14 August 2018 
to “spare generations of young South Africans the indignity, discomfort and danger of using 
pit latrines and other unsafe facilities in our schools” (National Department of Basic 
Education, 2018). The following is an excerpt from President Ramaphosa’s opening address 
at the launch of the SAFE initiative, which provides a succinct summary of where South 
Africa as a country has come from, the current challenges it faces in terms of sanitation 
infrastructure at schools and a rallying call regarding the way forward (Ramaphosa, 2018): 
 
“Schools should be places where children can be safe, supported, nurtured 
and empowered…There are nearly 4,000 schools across the country that 
only have pit latrines or other inappropriate sanitation facilities. These are 
the schools that serve the children of the poor. It was in such a school, 
Mahlodumela Primary School in Limpopo, where five-year-old Michael 
Komape drowned in a pit toilet in 2014. And it was in such a school, Luna 
Junior Primary School in the Eastern Cape, where Lumka Mkethwa lost her 
life in March this year. The utterly tragic and devastating deaths of children 
so young and so innocent remind us of the human consequences of service 
delivery delayed… The percentage of households with access to improved 
sanitation increased from 62% in 2002 to 80% in 2015. In the public school 
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system, since the advent of democracy, over 11,000 schools have been 
provided with flush toilets linked either to a municipal connection or a septic 
tank. In instances where reticulated water connections are not available, 
government has provided appropriate alternative sanitation technologies in 
a further 9,600 public schools. Despite this progress, we are painfully aware 
that we have not done enough, and we are not moving nearly as fast as we 
need to. In our quest to ensure universal access to safe and dignified 
sanitation, we need to employ the sanitation solutions of tomorrow – not 
yesterday. Current models of sanitation are expensive, require large-scale 
networked infrastructure, have a high energy budget and use much more 
water than we have… The new toilet systems are localised, usually off-grid, 
potentially energy producing and use minimal water, if any. By finding 
innovative solutions to a challenging problem, we will not only be making 
our schools safer and the lives of learners better, but we will be opening 
new possibilities for environmentally sustainable sanitation… There is an 
urgent need to collectively develop infrastructure that will bring dignity to 
those who lack safe and adequate sanitation and, thereby, improve public 
health… This is something we must do, for our children, for their future, and 
for our country.” 
 
The Limpopo Department of Education (LDoE) has been implementing an ongoing 
water and sanitation programme to public schools within the province to eradicate the 
backlog of basic services and to improve conditions for teaching and learning.  
Limpopo is a water scarce province. A large proportion of the schools in the province 
does not have a reliable water source. Many schools function with pit toilets, creating an 
unsafe and unhygienic environment for teachers and learners. Current policy direct that plain 
pit or bucket latrines are not allowed at schools.  
Accordingly, the water and sanitation programme implemented by the LDoE through 
an agency agreement with The Mvula Trust consists mainly of the drilling of boreholes and 
the construction of Enviro Loo toilets, which are dry, ventilated toilets that are not connected 
to a sewer line and that require intermitted emptying.  
However, despite the programme running for more than eight years and with more 
than a billion rand spent on the programme to date, the challenges remaining are frightening. 
Of the 3 700 public ordinary schools in the province, there are still 507 schools with only pit 
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latrines, 853 schools with some form of proper sanitation, but with pit latrines not 
demolished, 400 schools in need of Grade R toilets for younger learners, and 614 schools 
in need of additional seats. This problem is not unique to Limpopo, as the following table 
and map provided by the National Department of Basic Education (DBE) at the launch of 
the SAFE initiatives show: 
 
Table 1: Audit of sanitation backlog in South African schools (Mweli, 2018) 
 
Figure 1: Map of South African public schools with pit latrines (Mweli, 2018)  
  13 
 
Figure 2: Map of Limpopo schools with pit latrines (Mweli, 2018) 
 
Overall the LDoE will require an additional R3,512,529,000 to build 39 0128 toilet 
seats required to eradicate the entire sanitation shortage in Limpopo (Toerien, email 
communication, 2018, August 31).  
It is clear that the need is great: a lot has been done to provide water and sanitation 
facilities at public schools in South Africa, but a lot more still needs to be done. Accordingly, 
it is an opportune moment to take a step back and evaluate what has been done and how, 
in order to determine whether there are lessons that can be learned from what was done, in 
order to improve implementation going forward.  
 
1.2 Research problem 
 
The challenges facing the LDoE and the education sector as a whole regarding 
infrastructure delivery is, however, not unique. All the different spheres in government and 
the different government departments in South Africa are all facing the same challenges of 
having too much to do with too little resources, whether monetary or otherwise, to do it with.  
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The new South African government was already on the back foot at the start of the 
democratic dispensation due to the highly unequal and wasteful service provisioning of the 
apartheid era, where the quality of service delivery received was dependent on the skin 
colour of the community served. In order to encourage and enforce separate development, 
the infrastructure services provided by the apartheid government to marginalised black 
communities was often spent (and sometimes duplicated) in areas far away from urban 
centres, counter to the global trend of urbanisation where population numbers would 
naturally gravitate towards centres of economic opportunities.  
South Africa generally consisted of two standards of service provisioning: the first 
world type services of a networked infrastructure of Inclusive Urbanism, and the third world 
type services of ‘make do with what you have’ of Slum Urbanism and rural realities. This not 
only led to an enormous backlog of services in the areas where it is most required, but also 
created a public expectation that all services provided should not only be equal, but of the 
same standard and largesse as was only available to a privileged few: high quality, 
networked services provided cheaply and with uninterrupted supply. 
Unfortunately, this highly subsidised form of service delivery has been found the 
world over to be unaffordable and unsustainable in the long run, due to its assumption of an 
unlimited supply of natural resources. Yet, the slow pace of service delivery and the highly 
unequal standards of living conditions has led in South Africa to unmet expectations and 
growing frustration, resulting in ever-increasing service delivery protest. Municipal IQ 
reported at the end of August 2018 that the service delivery protests of the previous three 
months were a record high for a single quarter since they started to keep record thereof in 
2004. Even more worrying is that these protests have become increasingly violent, with nine 
out of every 10 protests impinging on the rights of others to go about their daily lives (Heese 
& Allan, 2018). It is clear from the increasing number of service delivery protests that the 
state is not able to keep up with the expected level of service delivery.  
 Negative aspects of these protests are that they regularly go hand in hand with the 
malicious damage to property – often government property unrelated to the specific type of 
protest. This has been hard felt by the LDoE who has suffered malicious damage to its 
immovable assets due to protests not related to its mandate. This includes the seven 
schools in Malamulele and 31 schools in Vuwani (Greyling, email communication, 2016, July 
7), that were torched due to protests about municipal demarcation, and the torching of two 
schools at Zaaiplaas, outside Groblersdal by the community demanding services from the 
local Elias Motsoaledi Municipality (SABC News, 2018).  
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The situation might be aggravated in South Africa, but the situation is also not unique 
to the country or even to Africa and the global south. With ever-increasing population growth, 
the world is also currently in the second wave of urbanisation. The first wave of urbanisation 
took place over 200 years ago in Europe and North America (1750 – 1950) and increased 
the urban population from 15 million to 423 million. The second wave of urbanisation, in 
contrast, is taking less than 100 years in developing countries (1950 – 2030) and is 
increasing the number of urban dwellers from 309 million to 3.9 billion (Swilling & Annecke, 
2012).  
Even in the developed world, urban infrastructure is deemed to be under-serviced 
and over-burdened and in dire need to be upgraded, replaced and/or re-tooled for 
contemporary and future technologies while finding ways to do a lot more with less, so as 
not to “exacerbate global warming, resource depletion and eco-system degradation” 
(Swilling & Annecke, 2012). 
These challenging factors and extreme need are all playing out within the context of 
limited means, forcing public decision-makers “to address both economic and social 
infrastructural imperatives from a very limited and constrained fiscus and invariably find 
themselves in the invidious position of having to make trade-offs, or at best sequencing 
decisions, about where public resources will be invested” (Pieterse, 2008).  
With the state being unable to keep up with demand, the historical relationships 
between the state, the market and the third sector are drawn into question. The third sector 
refers to civil society and any voluntary, non-profit or social economy type of organisation – 
in effect any organisation that is not a state sector or market sector organisation.  
Various forms of partnerships and co-production have been proposed and 
implemented, with various levels of success. In the midst of extreme poverty and resource 
depletion, the developing world does not have the luxury of unlimited opportunities of trial 
and error to work out the best-suited format for infrastructure delivery and the relational set-
up to get it done. The formats of infrastructure delivery currently in place need to be 
evaluated as test cases to determine what lessons can be learnt from it. Unfortunately, only 
limited research has been done to date to evaluate the success and failures of the current 
forms of co-production and infrastructure delivery.  
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1.3 Research question 
 
The ongoing water and sanitation programme as implemented by the LDoE through 
The Mvula Trust has undertaken more than a thousand projects to the benefit of a multitude 
of schools in Limpopo, with expenditure of well over a billion rand. As a Non-Governmental 
Organisation (NGO) The Mvula Trust is implementing infrastructure projects on a large scale 
on behalf of a government department. This research wants to evaluate the programme as 
a precedent to determine: 
• What is the institutional context that gave rise to the agency agreement between the 
LDoE and The Mvula Trust? 
• What is the relationship between the LDoE and The Mvula Trust and what does the 
agency agreement between the two parties consist of? What does it tell us about co-
production and the relationship between the state and the third sector?  
• What are the deliverables of the water and sanitation programme and how does it 
relate to issues on sustainability and resource scarcity? 
• What was the capital expenditure on which projects and where, and what is the 
performance of the programme as measured against the cost parameter? 
• Does the capital expenditure on the programme reveal any insights that could ensure 
that public funds are spent more effectively in the future? 
 
In essence, this research wants to answer the question:  
 
In order to improve infrastructure service delivery in South Africa, what lessons can 
be learned from the water and sanitation programme as implemented by the LDoE through 
The Mvula Trust? 
 
An answer to the above question will contribute to public accountability regarding the 
responsible use of public funds, and to public accountability on service delivery for education 
and water and sanitation. The research will accordingly have practical applications, as the 
information could be useful for LDoE and the education sector in managing the provision of 
water and sanitation and assist in planning future implementation strategies; and theoretical 
applications, in the possible contribution to the broader debates on sustainability, models of 
service delivery and means of co-production.  
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1.4 Approach to research 
  
Debates on the service delivery of water and sanitation tend to be highly emotive and 
politically charged and would do well with factual data and research to separate fact from 
fiction. With credible information available, investigations into the capital expenditure on the 
water and sanitation programme could also provide insights into spending patterns and on 
how to spend funds more effectively in the future.  
Unfortunately, due to the unavailability of data, and six repeated audit disclaimers of 
the LDoE by the Auditor General, no credible evaluation of the water and sanitation 
programme as implemented through The Mvula Trust could be done to date. 
However, during the 2016/17 financial year, a chartered accountant, Mr Moses 
Tshitangano, was employed by the Limpopo Provincial Treasury (LPT) to assist the LDoE 
as a financial specialist to improve its financial statements relating to infrastructure projects 
and immovable assets. Mr Tshitangano went through more than five years of payments 
made by the LDoE to different implementing agents and other service providers; and 
reconstructed the LDoE’s Annual Financial Statements relating to infrastructure. This has 
contributed to the LDoE improving its audit outcome to a qualified audit opinion for the 
2016/17 financial year.  
Also during 2016/17, the Council for Scientific and Industrial Research (CSIR) 
completed a condition assessment which was conducted over multiple years of all public 
schools within Limpopo. The work by CSIR included the confirmation of GPS coordinates 
for every facility as contained in their Professional Real Estate Management Information 
System (PREMIS), and therefore enables the possible linking of financial and spatial data.   
The culmination of these two factors allows for a unique opportunity to examine the 
efficacy of this programme. However, two additional data sets needed to be combined in 
order to start evaluating LDoE’s water and sanitation programme as implemented through 
The Mvula Trust: institution information as per the LDoE, and the agency agreement 
information. Therefore, the consolidated data will consist of a combination and integration 
of the following four data sets: 
 
1. Agency agreement Information, as taken from the Memorandum of Agreements 
(MoA’s) and addendums signed between the LDoE and The Mvula Trust.  
  18 
2. Institution information (e.g. School name, Quintile, Education Circuit, Education 
District) from the Education Management Information System (EMIS) as kept up to 
date by the LDoE. 
3. Facility information (e.g. GPS coordinates, Local Authority, District Municipality) from 
PREMIS, the CSIR’s condition assessment database. 
4. Financial Information (e.g. payments to date, commitment remaining, etc.) as taken 
from the Register of Capital payments and commitment register as prepared by Mr 
Tshitangano for the LDoE’s Annual Financial Statements for 2016/17 (Tshitangano, 
email communication, 2017, November 9), with some updates based on the LDoE’s 
2017/18 Annual Financial Statements.  
 
 These four datasets were combined in order to provide a consolidated dataset (see 
attached Annexure A), listing each project from the various agency agreements and 
matching it to the relevant EMIS institution information, CSIR’s PREMIS information and the 
LDoE’s Annual Financial Statements.  
 The research is primarily based on this consolidated dataset, as well as the study of 
the agency agreements between the LDoE and The Mvula Trust, and the study of various 
documentation and literature related to co-production, government regulations, 
sustainability and infrastructure delivery.  
 The research is not based on questionnaires or specific interviews, although it is 
informed by multiple discussions with various role-players. As such it is acknowledged that 
the author has been an employee of the LDoE’s Infrastructure Unit for the past three years. 
This has a positive implication for this study in that some insights and information can only 
be gained by being stationed within an organisation and experiencing first-hand the 
challenges of the day-to-day realities. However, it could also have negative implications for 
the researcher to be employed by an organisation that forms part of the subject being 
studied, as being one of the role-players could inadvertently result in blind spots or 
unintended biases. Either way, it is acknowledged here for the sake of transparency, with 
all attempts made to maximise objectivity.  
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1.5 Chapter outline 
  
The Literature Review in Chapter 2 first explores literature on institutionalised means 
of public service delivery, such as co-production, and the various definitions ascribed to it. 
This is done to determine into which category the agency agreement between the LDoE and 
The Mvula Trust would fit in. The chapter then explores literature on sustainability innovation 
in order to determine whether the water and sanitation programme as implemented by the 
LDoE through The Mvula Trust is in any way unique and whether it does indeed make a 
contribution to the debates on sustainability.  
In Chapter 3: Policy and Legislation, the various ‘rules and regulations’ relating to 
basic education in South Africa, and the provisioning of school infrastructure and basic 
services such as water and sanitation are explored. In order to get anything done through 
the public service, a thorough understanding is required of the policy and legislation that 
govern it. Given the complexities of infrastructure delivery in the public sector, the most 
relevant policies and legislation are evaluated one by one and clarification provided as to 
how it relates to the study in question.  
In Chapter 4: Research, the institutional context in which the agency agreement 
between the LDoE and The Mvula Trust, and the delivery of the water and sanitation 
programme took place is explored. Thereafter the agency agreements in place between the 
LDoE and The Mvula Trust are evaluated in order to understand its place within the broader 
debates on co-production and the delivery of public services. It then looks into the 
deliverables of the water and sanitation and the contributions it makes to debates on 
sustainability. The available data on project expenditure is then evaluated to determine the 
successes and failure thereof when compared to the cost-parameter. Lastly, the overall 
capital expenditure on the water and sanitation programme is analysed to see whether there 
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2 LITERATURE REVIEW  
 
The water and sanitation programme as implemented by the LDoE through The 
Mvula Trust is of interest for two main reasons: the contribution it makes to debates on public 
service delivery, and the contribution it makes to debates on sustainability and the 
decentralisation of basic service provisioning. The contribution is especially of value as the 
programme is not only a theory of what could work and what not, but an actual test case 
that was implemented and that can be evaluated. However, in order to do so, an 
understanding needs to be gained as to where it would fit within the current debates on 
service delivery and sustainability.  
As such, literature on co-production was reviewed, as well as literature on innovation 
in basic services and on the transition to a more sustainable world.  
 
2.1 Institutionalised means of public service delivery 
 
When public services are provided through means other than the standard state 
apparatus, as is the case with the water and sanitation programme implemented by the 
LDoE through The Mvula Trust, then it is worthwhile exploring the organisational 
arrangement for service delivery improvements.  
Mitlin (2008) refers to the concept of co-production as “going beyond an idealized 
‘Weberian’ model of bureaucracy to the messy reality of day to day service delivery”. 
The Weberian model refers to the Bureaucratic Theory by sociologist Max Weber, 
who gave the frightening definition of the state as “a human community that (successfully) 
claims the monopoly of the legitimate use of physical force within a given territory” (Weber, 
1918). Weber believed that in setting up an organisation or administration, a bureaucracy 
was the most efficient way to do so as it divided labour clearly and described roles and 
reporting lines for each employee (Mulder, 2017). With the specialisation of tasks, 
hierarchical authority, and selection of staff based on merit, and distinct areas of 
accountability it aimed to structure large organisations for consistent execution of work. 
Being highly dependent on regulatory and policy compliance, it has unfortunately also 
become known for its rigidity, overbearing red tape and slow communication due to its many 
hierarchical layers. This hampers innovation and prevents quick adaptability to changing 
circumstances (Mulder, 2017). Ultimately, the ideal of a strong, bureaucratic government 
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independently providing effectively and efficiently in all the needs of its citizens is out of 
touch with the developmental realities found in most, if not all countries in the world today.  
It would then naturally follow that if the state as an “idealized ‘Weberian’ model of 
bureaucracy” is unable to deliver the services it is required to deliver, that alternative means 
needs to be looked at, such as involving other parties that are not part of the state 
bureaucracy. In other words, the services need to be ‘co-produced’ by more than one party. 
Ostrom (1996) defines this co-production as “the process through which inputs used to 
produce a good or service are contributed by individuals who are not ‘in’ the same 
organization”. Ostrom further clarifies that normally goods and services are produced for 
“clients”, which is generally a passive term in the sense that “clients are acted upon”. 
However, through co-production “citizens can play an active role in producing public good 
and services of consequence to them” (Ostrom, 1996). The definition of co-production by 
Ostrom is particularly broad as it means that whenever a party other than the state is actively 
involved in the production of goods or services, then it would automatically be a form of co-
production. In contemporary South Africa, there would be very few goods and services 
produced by the government that does not involve other parties. Therefore, nearly all the 
work produced by the South African government would be a form of co-production.  
Joshi and Moore (2004) on the other hand define institutionalised co-production as 
“the provision of public services… through a regular long-term relationship between state 
agencies and organised groups of citizens, where both make substantial resource 
contribution.” They provide examples of organisations in co-production with the government 
that “helps fulfil a core state function in response to a clear decline in state capacity”.  
According to this definition, an NGO working with the state could be seen as an 
“organised group of citizens” taking part in co-production. However, in the same article, Joshi 
and Moore (2004) states that institutionalised co-production refers to “organisational 
arrangements, which implicates clients in effective service delivery, on a sustained regular 
basis.” This implies that the “clients”, or “end-users” must be part of the organisation and 
themselves make a “substantial resource contribution”, whether through funding or through 
time. Accordingly, it is unlikely that Joshi and Moore’s definition of co-production would fit 
an NGO which does not consist of the clients or end-users and which does not make a 
significant resource contribution, but instead gets remunerated for any expenses it might 
incur to deliver a service on behalf of the state. It would rather fall into one of the other types 
of organisational arrangements for service delivery, which are defined by Joshi and Moore 
(2004) as: 
  22 
• Self-provisioning, through collective action.  
• Direct social provision, through private associations. 
• Direct market provision, on a commercial basis. 
• Direct social provision, through state agencies. 
• Indirect state provision, through sub-contracting of delivery responsibility to other 
agencies, for example, religious organisations, NGO’s, private for-profit companies 
and user groups. 
  
Brandsen and Pestoff (2006) introduce the concepts of ‘co-production’, ‘co-
management’ and ‘co-governance’ as a conceptual framework to understand the role of the 
third sector and “especially its role in the provision of public services.” At the same time, 
Brandsen and Pestoff state that the third sector has been losing some of its distinctiveness 
as the boundaries between it and the market and state sector have been breaking down due 
to privatisation and contracting out of services. Third sector organisations have accordingly 
taken on some of the characteristics of the state, for example governance structures and 
formalisation, and characteristics of the market, for example maximising of income (without 
maximising profit). This has led to a class of organisational hybrids that are difficult to 
understand in the traditional sense of sector-specific organisations (Brandsen & Pestoff, 
2006).  
However, the question is not so much about the definition of the third sector, but 
about what contribution it can make to the provision of public services. The study of the 
benefits of third sector involvement is primarily concerned with the relationship between two 
variables: “the role of the third sector in public service provision and the manner in which 
such services are produced” (Brandsen & Pestoff, 2006).  
Brandsen and Pestoff (2006) further clarify that the co-production initially referred to 
the direct involvement of citizens and clients in production in either the public or private 
sectors. The use of the term ‘co-production’ and the interest therein grew increasingly with 
the realisation in the 1970’s that the large and centralised ‘Weberian’ bureaucracies are not 
able, after all, to provide better services direct to the public. Especially as the production of 
services (as opposed to the production of goods), was difficult without the active participation 
of the recipients of the services. Effective service delivery, therefore, had to be ‘co-produced’ 
by the state and citizens. The term expanded to include not only individual citizens, but also 
groups of citizens in the form of voluntary and community organisations providing public 
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services, with the basic understanding that the third sector involvement transforms the 
delivery of public services. As such the relationship between the state, the third sector and 
service delivery is a dynamic, two-way process: “the involvement of citizens transforms the 
service, but they are themselves transformed by the service” (Brandsen & Pestoff, 2006). 
In order to provide a framework for the study of co-production, Brandsen and Pestoff 
(2006) break down the concept into three potential manifestations: 
• Co-governance, where the third sector participates in the planning of public service;  
• Co-management, where the third sector organisations produce and implements 
services in collaboration with the state; and 
• Co-production, in the restricted use of the term, where citizens produce and 
implement their own services, or part thereof.  
 
Brandsen and Pestoff, therefore, provide two possible meanings to the term ‘co-
production’: in its restricted sense it means only when citizens (not organisations), are 
directly involved with service production (not planning), and in its expanded sense it refers 
to the umbrella-term for the collection of all three different types ‘co-production’ referred to 
above.  
 Mitlin (2008) on the other hand provides the generalised definition of co-production 
as the “joint production of public services between citizen and state, with any one or more 
elements of the production process being shared.” Co-production is one of the options that 
come to the fore where the state is either unwilling or unable to provide the expected level 
and quality of service to all of its citizens. To support the notion of co-production Mitlin 
provides examples of “organized citizen groups taking over ‘relational and physical space 
that is typically seen as state ‘territory’ and have reached some level of cooperation with the 
responsible state agencies”. State power is by its nature limited, especially when dealing 
with situations where it is reliant on changes in human behaviour. The state is therefore not 
an “all-knowing, all-able institution”, but requires co-existence and active citizen participation 
(Mitlin, 2008). Such co-production builds on familiar social relations within a context of 
practical collaboration between state and citizens and “offers a chance to address systemic 
weaknesses in a ‘Weberian’ model of service delivery to identify new solutions that support 
local democratic practice as well as improved services” (Mitlin, 2008). 
 However, perhaps the value in the argument is not so much on the strict definitions 
of what co-production is or not, but in accepting that the all-powerful bureaucratic state 
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model is outdated and has been proven to be ineffective in a developmental state to address 
all of the multiple challenges it faces with limited resources to address it. It is, after all, to be 
expected that within a globalised and ever-connected world, the quantities and complexities 
of organisations would be continually developing and evolving and ever more resisting clear-
cut definitions and labelling. Therefore, it is less important whether an organisation is an 
“organised group of citizens”, making significant resource contribution, or whether it is an 
NGO getting remunerated for “indirect state provisioning”. Rather, the importance lies in 
accepting that the state cannot on its own provide the magnitude of services required for its 
citizens to have a good quality of life. All options of relationships between the state and other 
parties, such as different implementing agents in the form of an organisation like The Mvula 
Trust, needs to be explored and evaluated to determine its effectiveness in improving 
service delivery.  
 
2.2  Sustainability innovation 
 
Optimising the means of public service delivery becomes even more crucial within the 
context of climate change which would require action that is both multi-scalar and 
multidimensional and therefore necessitates multilevel governance. This implies true 
horizontal and vertical collaboration, rather than mere interaction, between all of the relevant 
levels. Making such collaborative governance a reality is an immense challenge within a 
complex political system, contested power relations and diverse distribution of resources 
and institutional responsibility (UN-Habitat, 2014).  
In their book Just Transitions: Explorations of sustainability in an unfair world (2012) 
Swilling and Annecke maintain that climate change and resource depletion will force a 
transition to a low carbon economy. Within the context of population growth and rapid 
urbanisation, this transition will either be a just transition by simultaneously alleviating 
inequalities and exploitation in the world economy; or it will be an unjust transition, thereby 
increasing inequalities and exploitation and eventually leading to a proliferation of resource 
wars. The world is therefore faced with three possible developmental scenarios, based on 
the current environmental realities: 
• a just transition to a more sustainable development cycle; 
• an unjust transition based on a narrow focus on decarbonisation; or 
• a series of breakdowns as resource wars and failed states spread. 
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Swilling and Annecke (2012) argue that the second and third scenarios are two sides 
of the same coin: a transition to a supposed environmentally friendly form of development, 
which does not alleviate the socio-economic inequalities, will in fact be unsustainable in the 
long run. A just transition requires the sustainable use of natural resources, along with “a 
pervasive and meaningful commitment to sufficiency (that is, where over-consumers are 
satisfied with less so that under-consumers can secure enough, without aspiring for more 
than their fair share)”.  
The only alternative to a spiralling descent into a world of scarcity, marked by 
resource wars and failed states, is therefore a just transition which “will regard the 
innovations, investments and interventions required to address resource depletion and 
impacts as unique opportunities to simultaneously address the wide range of fundamental 
needs of everyone, but in particular the world’s poor” (Swilling & Annecke, 2012). 
In the midst of rapid urbanisation, cities are seen as either the potential cause of 
global ecological destruction, or as the solution preventing it. Accordingly, Swilling and 
Annecke (2012) explore different types of urbanism as the melting pot of practices and 
infrastructure that make up “everyday urban living”, with each different type of urbanism 
having its own network logic and organising principle:  
• Inclusive Urbanism, which has ‘universal access’ as its organising principle and the 
aim to “include everybody equally” (Swilling & Annecke, 2012). This is the type of 
urbanism most associated with the ideal of the developed world, where everybody 
would have ample access to networked infrastructure providing high quality, low-cost 
public services such as water, sanitation, electricity and refuse removal, irrespective 
of how sprawled out or sparsely populated a city may be. Despite its lofty ideals, 
Inclusive Urbanism is unfortunately wholly unsustainable from both an economic and 
an environmental point of view, as it assumes an unlimited supply of natural and 
economic resources.    
• Splintered Urbanism, which has ‘commodification’ as its organising principle, 
developed out of an attempt to make Inclusive Urbanism more economically viable 
through the commercialisation and privatisation of public services (Swilling & 
Annecke, 2012). Unfortunately, the idea that ‘you get what you pay for’ meant that 
the poor are excluded from basic services while corporations are allowed to plunder 
natural resources for their own benefit. 
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• Slum Urbanism, which has ‘encroachment’ as its organising principle, is a 
necessitated response from people that are not connected to the commodified 
networked infrastructure (Swilling & Annecke, 2012). It is a means of survival for the 
urban poor that finds incremental ways through the daily struggles of urban living 
despite being excluded from good quality public services.  
• Green Urbanism, which has ‘minimising damage’ as its organising principle, hopes 
to employ technological innovation to develop cities without increasing their 
consumption of natural resources (Swilling & Annecke, 2012). It has many positive 
contributes, but seems to be simply a means of green-washing Splintered Urbanism 
where the over-consumption of the rich is condoned by being low-carbon and more 
resource efficient. Through Green Urbanism, the socio-economic inequalities of 
society remain despite it being ‘environmentally friendly’. Therefore, Green Urbanism 
becomes the spatial expression of an unjust transition.  
• Liveable Urbanism, which has the organising principle of ‘restoration’, enables a 
genuinely inclusive urbanism which is implemented incrementally from a grassroots-
level upwards, rather than a top-down approach through state interventions (Swilling 
& Annecke, 2012). It addresses the environmental concerns of over-consumption and 
resource depletion, but does so through the process of empowering the marginalised 
by finding sustainable solutions to urban poverty. Continuous innovation is required 
while working with nature to create the basis for “greater equity, reduced levels of 
poverty and greater opportunities to build a sense of community” (Swilling & Annecke, 
2012).    
 
The different types of urbanisms, as listed above, is of essence when trying to 
understand current means of infrastructure provisioning and service delivery, and in finding 
sustainable solutions to current problems.  
Although Limpopo is a predominantly rural province, it consists of an eclectic mix of 
all the above types of urbanisms. As with the rest of South Africa, its fractured past has led 
to different areas developing with different trajectories of infrastructure provisioning.  
The UN-Habitat’s State of African Cities report (2014) states that land affairs in 
Southern Africa are generally administered within both the western (ex-colonial) and the 
formalised customary system of indigenous origin “reflecting divisions between civic settler 
rights and native customary rights. Spatially, this means that colonial-era settler urban areas 
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and modernised urban spaces fall under formal land administration systems, while areas 
populated largely by poor and low-income indigenous African residents fall under informal 
land management systems” (UN-Habitat, 2014). 
Limpopo is reflective of these complexities and different urban-rural typologies. Pre-
1994, the area demarcated as the Limpopo Province used to form part of the Northern 
portion of the Transvaal Province, along with homelands such as Venda, Lebowa and 
Gazankulu (South African History Online, 2011). With the new South Africa, these were 
combined to form the Northern Province, with a name change in 2003 to the Limpopo 
Province.  
The spatial segregation enforced through the apartheid policy influenced the normal 
urbanisation process. Currently, a significant portion of the province’s population resides in 
large human settlements on communal land that used to form part of the homelands. Within 
these one finds a settlement pattern that can only be defined as “rural sprawl”: plains of 
extremely low-density housing, with little to no services connecting them. This lack of 
services and large distances to big urban centres differentiates it from the better known 
“urban sprawl”. At the same time, the generally good quality and generously sized brick and 
mortar housing typology differentiates it from the so-called “township” or “squatter camp”.  
Urban sprawl is known to increase the cost of providing public transport and basic 
services such as electricity, water and waste management through centralised systems. 
Informal and uncontrolled sprawl could aggravate matters if expanding into areas unfit for 
long-term human settlements, which would prevent the different spheres of government from 
providing formal infrastructure services in the area. This breeds discontent and service 
delivery unrest (UN-Habitat, 2014).  
All the negative aspects of urban sprawl are amplified in a rural setting with rural 
sprawl. The extremely low densities of settlements within the rural sprawl make 
infrastructure provisioning and the delivery of basic services complicated and costly, 
especially if the ideal of inclusive urbanism, based on unlimited resources, is being followed.     
The cost of water supply and sanitation systems will increase with rising costs of 
water and energy. Accordingly, it will also likely be economically unfeasible to pump large 
amounts of water and sewerage to centralised processing systems that are located far away 
from water sources. This points to the need for more holistic water management systems, 
including the need for decentralised or semi-decentralised water supply and waste 
management systems (UN-Habitat, 2014).  
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According to Turton (2008), three fundamental and fixed drivers have shaped 
development in South Africa and will continue to do so; and that need to be considered for 
any future solution to be effective. These drivers are “Dilution Capacity”, “Spatial 
Development Pattern” and “Historic Legacy”. 
Of particular interest for this study is the fixed driver of “Dilution Capacity”, which is 
the “effective volume of receiving water available for the dilution of the effluent” (UK Marine 
SACs Project, 2001). This is influenced by the climate, and in particular South Africa’s 
precipitation patterns. Turton (2008) explains that the three countries in the South African 
Development Community (SADC) that are the most economically developed, are all 
substantially below the global rainfall average of 869mm per year: South Africa at 497 mm 
per year, Botswana at 400 mm per year, and Namibia at 254 mm per year. This leads to the 
conclusion that “water scarcity is a fundamental development constraint, not only to South 
Africa, but also to the entire SADC region” (Turton, 2008).  
 Turton (2008) further clarifies that over and above the constraint of the volume of 
water available, is the current allocation thereof. Turton references the National Water 
Resource Strategy (NWRS) of 2004, which states that 98% of South Africa’s water 
resources have been allocated at a high assurance of supply. Essentially “South Africa 
simply has no more surplus water and all future economic development (and thus social 
well-being) will be constrained by this one fundamental fact that few have as yet grasped” 
(Turton, 2008). By implication, South Africa has lost its “dilution capacity”, which means that 
pollutants and effluent streams will have to be treated to an increasingly higher standard 
before being discharged into communal waters. Therefore, South Africa is facing a difficult 
choice: either it needs to accept that the current development trajectory is unobtainable 
when considering the constraint of water security, or it needs to radically rethink and change 
how it makes use of the available water supply (Turton, 2008). He further states that the 
“decision is not actually difficult to make, because if we accept the former option, then we 
can say, with a reasonable degree of certainty, that social instability will grow and South 
Africa will slowly slide into anarchy and chaos”. 
 Swilling and Annecke (2012) reflect on climate change exacerbating an already 
challenging situation, with “greater variability in temperature, precipitation and wind. While 
precipitation may be projected to increase in the eastern escarpment of the country, it will 
decrease in the western half”. Swilling and Annecke (2012) also refer to research indicating 
that “even if demand increase by only 1 per cent per annum, by 2014 the economy will 
already be facing severe shortages on many fronts. By 2019, water shortages will have 
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pulled the economy into a downward spiral of low growth and growing socio-economic 
inequalities, with associated mini-‘resource wars’ over water supplies”. These seem to be 
prophetic words when considering the recent and current draughts and water restrictions in 
South Africa, especially in the Western and Eastern Cape. 
The fragmented status quo, in terms of water use in South Africa, mainly fluctuates 
between an unobtainable ideal of Inclusive Urbanism, where all have affordable access to 
flush toilets and are connected to networked sewerage and water infrastructure; and the 
unacceptable reality of Slum Urbanism, where people have to make do to provide basic 
services to themselves or go without. This status quo is not a sustainable future for South 
Africa, especially as further development and growth are required to lift people out of 
poverty, while the current water supply is already at maximum levels. 
With water being a critical and limited resource, it is unimaginable that between 40 
and 50 per cent of water piped to network-connected houses are used to flush toilets 
(Swilling & Annecke, 2012). Swilling and Annecke (2012) quote Michael Rouse, President 
of the World Water Association, saying in March 2003 that it would be impossible to achieve 
targets set for the provisioning of water and sanitation by using traditional resource-intensive 
technologies. These technologies are too expensive and drain nutrients required for food 
production: “If we started sanitation again from scratch in Britain, we would not do it the way 
we do now. Instead of flushing and piping all the waste away, we would collect the solids 
once a week like household rubbish, take it to a central depot and compost it. Eventually it 
would be used as fertiliser, itself a bonus in the developing world, which would be able to 
cut down on expensive chemical fertilisers.” 
Joan Clos, Executive Director of the United Nations Human Settlements Programme 
(UN-Habit) at the time of the publication of ‘The State of African Cities’ report in 2014, writes 
in its introduction that significant challenges exist for Africa regarding extensive population 
growth within the context of pervasive poverty. Decisions related to infrastructure delivery 
can lock the development trajectory in a specific direction for decades to come, due to the 
high costs thereof. However, because of the comparatively late urbanisation of Africa, the 
opportunity exists for a complete re-think of development trajectories and for new urban 
paradigms to be embraced to address the present and long-term challenges within the 
continent (UN-Habitat, 2014). 
The report states that “the urban development models of post-independence Africa 
were based on concepts, philosophies and conditions that prevailed in the advanced 
economies during the mid-20th century. It is now clear that these approaches are of limited 
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use to Africa… it is increasingly clear that it would be imprudent for Africa to continue 
applying urban development concepts that neither serve its interests nor that can be 
sustained in economic, social, political and environmental terms” (UN-Habitat, 2014). 
One of the basic service infrastructure systems that the report advises should be 
reviewed, is the centralised wastewater systems. In an energy- and resource-scarce future 
it would be financially and environmentally unsustainable to use drinking water to transport 
sewage over long distances to treatment plants. Developed countries are locked into this 
costly form of service delivery, but African countries can avoid this because of its current 
infrastructure deficits (UN-Habitat, 2014).  
However, changing values and cultural acceptance of alternative, decentralised 
means of sanitation would be critical in order for this to happen. Unfortunately, there is still 
a widespread perception that human dry waste facilities are inferior to flush toilet systems 
(UN-Habitat, 2014). This perception is fuelled by the vast inequality within Africa and 
especially in South Africa, which has the shameful honour of being the most unequal country 
in the world. There is no question that sanitation is linked to dignity and basic human rights, 
but unfortunately, the type of sanitation technology has become linked to social status. 
Different forms of sanitation delivery, or lack thereof, is a politically loaded subject, with 
anything other than flush toilets generally seen as substandard and grudgingly accepted, if 
at all, as a temporary fix until flush toilets can be provided. Any successful roll-out of dry 
waste facilities would therefore require a participatory process with communities, as the lack 
of adequate consultation can defeat the purpose by reinforcing perceptions of inferior 
service provisioning being forced upon communities (UN-Habitat, 2014). 
Essentially, ‘developed’ countries have already set the precedent of Inclusive and 
Splintered Urbanisms and its associated types of infrastructure delivery. Through its 
infrastructure delivery, the African continent can either try to follow in the same development 
path, which has already proven to be unsustainable, or can leap-frog over it with a just 
transition into the Living Urbanism which would include more sustainable forms of water and 
sanitation provisioning. In order for that to be done different types of infrastructure 
development and service delivery needs to put to the test.  
A connected water and sanitation network using good quality drinking water to flush 
toilets is not an achievable ideal or a sustainable prospect within South Africa. The way that 
the available water resources are used, and for what it is used, therefore needs to be 
changed. The water and sanitation programme as implemented by the LDoE is one such an 
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attempt at institutionalising a different approach to the provisioning of water and sanitation 
and can assist in charting a sustainable way forward.  
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3 POLICY & LEGISLATION 
 
This section reviews legislation and policy relating to basic education in South Africa, 
and the provisioning of school infrastructure and basic services such as water and 
sanitation. 
 
3.1 Constitution of South Africa 
 
The Constitution of the Republic of South Africa (No 108 of 1996) was drafted by the 
first democratically elected parliament in South Africa and promulgated by President Nelson 
Mandela on 18 December 1996. It states that the Constitution is “the supreme law of the 
Republic; law or conduct inconsistent with it is invalid, and the obligations imposed by it must 
be fulfilled”.  
Chapter 2 sets out the Bill of Rights as the cornerstone of democracy in South Africa. 
It contains various clauses relating to basic education and water and sanitation:  
• Clause 10 confirms that “everyone has inherent dignity and the right to have their 
dignity respected and protected”. 
• Clause 24 confirms that “everyone has the right to an environment that is not harmful 
to their health or well-being; and to have the environment protected”. 
• Clause 27 confirms that “everyone has the right to have access to… sufficient food 
and water”. 
• Clause 28 confirms that “every child has the right… to basic nutrition, shelter, basic 
health care services and social services” and that “a child’s best interests are of 
paramount importance in every matter concerning the child”. 
• Clause 29 confirms that “everyone has the right to a basic education, including adult 
basic education” (Constitution of the Republic of South Africa No 108 of 1996, 1996). 
 
From these clauses in the Bill of Rights, it is clear that for a child to attend a public 
school in South Africa, in a facility that is safe and suitable with sufficient drinking water and 
with sanitation facilities that protect their dignity, is not a nice-to-have, but a fundamental 
human right.  
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3.2 Public Finance Management Act (PFMA) 
 
The Public Finance Management Act (No 1 of 1999) does not make any reference to 
the provisioning of school infrastructure. However, in Section 38 the accounting officer of a 
department is given the responsibility of ensuring that the Department has and maintains “a 
system for properly evaluating all major capital projects prior to a final decision on the 
project” (Public Finance Management Act No 1 of 1999, as updated, 2010). Evaluating 
whether a new school is required or not, and how basic services such as water and 
sanitation would be provided to the site, would fall into this category.  
The decision on whether to construct a new immovable asset would also be 
influenced by the further responsibility given to the accounting officer of the “safe-guarding 
and the maintenance of the assets” (Public Finance Management Act No 1 of 1999, as 
updated, 2010). Departments should therefore not construct new immovable assets, such 
as schools, should it not have the resources available to maintain them and keep them safe.  
The accounting officer is also responsible for “the effective, efficient, economical and 
transparent use of the resources of the department”; and must take “effective and 
appropriate steps to… prevent unauthorised, irregular and fruitless and wasteful 
expenditure…” (Public Finance Management Act No 1 of 1999, as updated, 2010). 
The location of new school infrastructure would commit the department to decades 
of associated costs, including maintenance and the transport and possible accommodation 
of learners. Similarly, the type of water and sanitation system chosen, whether flush or dry 
sanitation systems, will commit the school and the Department to different levels of water 
usage and its associated costs. This needs to be taken into account, along with the initial 
capital outlay and future maintenance costs. These initial decisions could lead to vastly 
different expenditure trends in the long run. Therefore, service delivery would be improved 
significantly if these initial decisions are well-informed. Care has to be taken to avoid fruitless 
and wasteful expenditure, which is defined in the Public Finance Management Act as 
“expenditure which was made in vain and would have been avoided had reasonable care 
been exercised” (Public Finance Management Act No 1 of 1999, as updated, 2010). 
 
3.3  Division of Revenue Act (DoRA) 
 
The water and sanitation programme as implemented by the LDoE is primarily funded 
through the Education Infrastructure Grant (EIG), which is a portion of the annual allocation 
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by Treasury to the Provincial Education Departments that is ring-fenced specifically for the 
construction and maintenance of school infrastructure.  
According to the Division of Revenue Act (2017), the receiving officer of the EIG must, 
“within two months after the end of the…financial year…evaluate the financial and non-
financial performance of the province in respect of programmes partially or fully funded by 
the grant based on the infrastructure budget of the province…”. 
The transfer of funds by Treasury to the LDoE is dependent on this requirement being 
met. It is therefore exceedingly important, for the sake of service delivery and good 
governance, that the data be presented timeously and with credibility.  
In the ‘Finalised Guideline’ and ‘Finalised Template’ for the Infrastructure End of Year 
Report, as issued by the LPT to the LDoE (Holford, email communication, 2017, January 
18) a section is dedicated to the evaluation of the performance of Implementing Agents “in 
terms of spending against budgets and successes/failures against time and cost indicators”. 
It clarifies that: “A programme is listed as a successful programme if the average actual cost 
of the projects in the programme are equal to or less than the approved costs as signed by 
the Accounting Officer of the Department… A programme is listed as a failure if the average 
actual cost of the projects in the programme exceeds the control budget as signed by the 
Accounting Officer of the Department.” 
Through this research, a credible answer will be provided as to how much money 
was spent on which project as implemented in terms of the Agency Agreement in place 
between the LDoE and The Mvula Trust. This will enable an evaluation of whether the 
programme is a success or failure from a cost perspective when evaluated against the 
definition provided by the LPT. This, in turn, will provide a yardstick for comparison of the 
performance of different Implementing Agents against each other, and provide the basis for 
future decision making on different vehicles of infrastructure implementation to optimise 
service delivery.  
 
3.4 Standard for Infrastructure Procurement and Delivery Management (SIPDM) 
 
The Infrastructure Delivery Management System (IDMS) developed out of a review 
commissioned by the National Treasury in 2001 of provincial infrastructure delivery systems 
in South Africa. The Infrastructure Delivery Improvement Programme (IDIP) was launched 
based on the recommendation from the review, which in turn led to the development of the 
Infrastructure Delivery Management System (IDMS) and related Toolkit as “a model for best 
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practice delivery of infrastructure management” (Construction Industry Development Board, 
2012). 
The Standard for Infrastructure Procurement and Delivery Management (SIPDM) 
came into effect on 1 July 2016 and expanded on the Supply Chain Management system of 
the IDMS (National Treasury, 2015). It does not refer specifically to schools or the water and 
sanitation technology it should use. However, it places great focus on value for money, as 
“the optimal use of resources to achieve the intended outcomes”. This is underlined by an 
“explicit commitment to ensure that the best results possible are obtained from the money 
spent, or maximum benefit is derived from the resources available. It is about striking the 
balance between the tree ‘E’s’, namely Economy, Efficiency and Effectiveness, while being 
mindful of the fourth ‘E; -Equity-’”  (National Treasury, 2015).  
The SIPDM provides a control framework for the management of infrastructure delivery 
which consists of different stages with control gates between each stage. The need for the 
provisioning or upgrading of school infrastructure would be addressed within the Project 
Initiation Stage. However, it is only after the project has been included in the five-year 
portfolio plan, the delivery and procurement strategy is approved and the Strategic Brief and 
the Concept Report is accepted that a final decision can be made to implement a project 
(National Treasury, 2015). During all of these stages and related control gates, certainty has 
to be gained that in terms of public funds, value for money would be best achieved not only 
through the initial capital outlay required to build the infrastructure, but also for the long-term 
operation and maintenance thereof (National Treasury, 2015). 
 
3.5 South African Schools Act (SASA) 
 
Section 3 of the South African Schools Act (SASA) (No 84 of 1996) confirms that it is 
compulsory for every learner to attend school “from the first school day of the year in which 
such learner reaches the age of seven years until the last school day of the year in which 
such learner reaches the age of fifteen year or the ninth grade, whichever occurs first”.  
It further places the responsibility on the Member of the Executive Council to “ensure 
that there are enough school places so that every child who lives in his or her province can 
attend school…”. 
Section 5A of the SASA further has a section on “Norms and standards for basic 
infrastructure and capacity in public schools” which states that the “Minister may, after 
consultation with the Minister of Finance and the Council of Education Ministers, by 
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regulation prescribe minimum uniform norms and standards for school infrastructure…” 
These norms and standard must provide for, amongst others, the availability of electricity, 
water and sanitation (South African Schools Act, No 84 of 1996, 1996). 
 Section 58C places the responsibility to ensure compliance with the norms and 
standards determined in Section 5A on the Member of the Executive Council, who must 
annually “report to the Minister the extent to which the norms and standards have been 
complied with or, if they have not been complied with, indicate the measures that will be 
taken to comply”. 
Therefore, although the South African Schools Act does not contain specific 
regulations regarding water and sanitation, it provides the framework for the establishment 
of Norms and Standards to regulate school infrastructure and classroom capacity.   
  
3.6 Regulations Relating to Minimum Uniform Norms and Standards for Public 
School Infrastructure 
 
The Regulations Relating to Minimum Uniform Norms and Standards for Public School 
Infrastructure was promulgated by the Minister for Basic Education, Ms Angie Motshekga, 
on 29 November 2013. In order to counter the uneven development caused by the legacy 
of apartheid, it provides minimum uniform norms and standards for school infrastructure and 
“timeframes within which school infrastructure backlogs must be eradicated.”  
For the provision of water, the Infrastructure Norms & Standards requires that all 
schools “must have a sufficient water supply which complies with all relevant laws and which 
is available at all times for drinking, personal hygiene and…food preparation.” It is not 
prescriptive on the type of water supply technology, but states that it must be based on an 
assessment conducted and that it must be maintained in good working order (Regulations 
Relating to Minimum Unifrom Norms and Standards for Public School Infrastructure, 2013). 
For the provision of sanitation facilities, the Infrastructure Norms & Standards provides 
a table with the exact number of toilets, urinals and basins required for learners and staff for 
different school enrolment ranges. The schools must have sufficient sanitation facilities to 
comply with these numbers, and it must “provide privacy and security, promote health and 
hygiene standards”. It should also comply with all relevant laws and be maintained in good 
working order (Regulations Relating to Minimum Unifrom Norms and Standards for Public 
School Infrastructure, 2013). 
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As with water the Infrastructure Norms and Standards is not prescriptive on the type 
of sanitation technology, provided that it is based on an assessment conducted on the most 
suitable technology, which could include “waterborne sanitation; small bore sewer 
reticulation; septic or conservancy tank systems; ventilated improved pit latrines; or 
composting toilets”. However, it states emphatically that “plain pit and bucket latrines are not 
allowed at schools” (Regulations Relating to Minimum Unifrom Norms and Standards for 
Public School Infrastructure, 2013). 
With regards to timeframes, the Infrastructure Norms and Standards states that within 
three years all schools without “access to any form of power supply, water supply or 
sanitation must be prioritised”. It then states that within seven years the norms and 
standards relating to “the availability of classrooms, electricity, water, sanitation, electronic 
connectivity and perimeter security” must be prioritised.  
The Infrastructure Norms and Standards therefore envisaged that by 29 November 
2016 there would be no schools without any access to water and sanitation. Also, that by 29 
November 2020 all schools would have sufficient levels in terms of quantity and quality of 
water and sanitation provisioning for the number of learners at all schools. Unfortunately, it 
seems unlikely that this target will be met.  
The condition assessment conducted by the CSIR for the LDoE has confirmed that 
there is a substantial sanitation backlog at education facilities in the Limpopo Province. 
Although there are no schools with no sanitation facilities, there is a large number of schools 
with only pit toilets, and an even larger number with a mixture of pit toilets and other forms 
of sanitation. Considering the limited budget made available for the provisioning of school 
infrastructure each year, it would take an inordinate amount of time to meet the requirements 
of the Infrastructure Norms and Standards. Even if the focus is placed only on the provision 
of sanitation, a total of R3,512,520,000 would be required to provide 39 028 additional toilet 
seats at R90,000 per seat in order to comply (Toerien, email communication, 2018, August 
31). This is more than three times the LDoE’s annual infrastructure budget, which also needs 
to be spent on other urgent requirements, such as the building of classrooms to alleviate 
overcrowding, the building of nutrition centres and administration blocks, maintenance of 
facilities, the fixing of storm damages and the provisioning and moving of mobile units.  
 Given these constraints between extreme need and few resources, it is all the more 
necessary to collate, make available and evaluate the correct data on the performance of 
implementing agents and capital expenditure, in order to determine how to spend funds 
more effectively in the future.  
  38 
4 RESEARCH 
 
The water and sanitation programme as implemented by the LDoE through The 
Mvula Trust is institutionalising a different approach to the provisioning of water and 
sanitation within public schools in South Africa. This research will firstly explore the 
institutional context in which the agency agreement between the LDoE and The Mvula Trust 
came about. It will then investigate the agency agreements in place between the LDoE and 
The Mvula Trust in order to understand the parameters thereof and how it relates to the 
broader debates on co-production and the delivery of public services.  
Thereafter the research will look into the deliverables and the scope of work of the 
water and sanitation programme as implemented by the LDoE through The Mvula Trust, 
and the contributions it makes to debates on sustainability as a form of decentralised service 
delivery. 
 Then the available data on project expenditure will be investigated to evaluate the 
possible success and failure of the programme when comparing against the cost-parameter.  
  Lastly, the overall capital expenditure on the water and sanitation programme will be 
analysed to see whether there are any insights to be gained which could assist in optimising 
public service delivery going forward.  
 
4.1 Institutional context  
 
In terms of the three spheres of government in South Africa (Local, Provincial and 
National), the provisioning of basic education is a provincial function and the responsibility 
of the LDoE. As a provincial department, executive leadership to the LDoE is provided by a 
Member of the Executive Council (MEC), while the Superintendent General (also referred 
to as the Head of Department) fulfils the functions of the Accounting Officer in terms of the 
PFMA (Government Gazette (33059) 2010, 1 April, 2010). 
The Limpopo Department of Public Works, Roads and Infrastructure (LDPWRI) is 
responsible for the management of provincial land, building and roads infrastructure 
(Provincial Government of South Africa, 2018) and has been assigned the role of custodian 
of Limpopo’s provincial immovable assets in terms of the Government Immovable Asset 
Management Act (GIAMA) (2007). 
Although the core function of the LDoE is teaching and learning, it also receives 
budget for, and is accordingly accountable for, its infrastructure provisioning relating to 
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teaching and learning. The LDoE needs to determine its infrastructure requirements and 
ensure that it is provided for with the budget that it receives. To do this, it needs to compile 
a ten-year User Asset Management Plan (U-AMP) and an Infrastructure Programme 
Management Plan (IPMP) for the three-year Medium Term Expenditure Framework (MTEF) 
and thereby determine the best means of infrastructure delivery. The LDoE could, for 
instance, decide to do the implementation of the projects themselves through internal staff, 
or appoint external service providers such as built environment professionals and 
contractors, or allocate the work for implementing agents to implement on their behalf.  
With the LDPWRI as the provincial implementing agent of choice, most of the 
infrastructure delivery for the LDoE has historically been done through the LDPWRI. 
However, due to capacity problems at both the LDoE and the LDPWRI (and both 
departments having been placed under administration), the following entities have also been 
contracted as implementing agents (Limpopo Department of Education, 2017):  
• Independent Development Trust (IDT);  
• The Mvula Trust;  
• Council for Scientific and Industrial Research (CSIR); and  
• Limpopo Economic Development Agency (LEDA). 
The funding for infrastructure delivery by provincial education departments in South 
Africa consists mainly of two sources: the Education Infrastructure Grant (EIG) and the 
Equitable Share (ES). The Education Infrastructure Grant is a conditional grant that is 
allocated to provinces and that is ring-fenced specifically for the provisioning and 
maintenance of education infrastructure in line with the Division of Revenue act that is 
published annually (Division of Revenue Act, 2017).  
Provinces are also allocated an Equitable Share portion which they can allocate in 
whichever way the province sees fit. A small portion of the Equitable Share is usually 
allocated to the infrastructure delivery budget to add to the Education Infrastructure Grant.   
From 2012/13 to 2017/18 the LDoE, on average, spent just over a billion rand per 
financial year on Infrastructure Delivery as per the tables below, based on the LDoE’s 
Infrastructure End of Year reports: 
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Table 2: LDoE Infrastructure Funding Source, Budget and Expenditure 
 
Portions of the budget allocation for infrastructure delivery is divided between the 
different implementing agents, most of which is usually allocated to IDT, and smaller portions 
to the LDPWRI and The Mvula Trust; and a minor portion to LEDA for maintenance of 
sanitation facilities. 
The formal arrangement between The Mvula Trust and the LDoE came into place 
against the backdrop of the tumultuous changes that took place within the LDoE itself. This 
includes a period amid allegations of corruption and an apparent decline in financial control, 
when it was deemed that the province does not execute its constitutional obligations and 
was subsequently placed under administration in 2011 after the National Executive invoked 
section 100(1)(b) of the Constitution (1996). The National Executive assumed direct 
responsibility for five provincial departments, including the LDoE and its implementing agent 





















2012/13 Disclaimer EIG 1 185 317 1 185 317 568 553 48% -616 764
ES 3 000 3 000 130 4% -2 870
Total 1 188 317 1 188 317 568 683 48% -619 634
2013/14 Disclaimer EIG 997 599 1 150 062 1 147 037 100% -3 025
ES 0 0 0 N/A 0
Total 997 599 1 150 062 1 147 037 100% -3 025
2014/15 Disclaimer EIG 923 325 1 123 325 1 114 325 99% -9 000
ES 0 200 000 200 000 100% 0
Total 923 325 1 323 325 1 314 325 99% -9 000
2015/16 Disclaimer EIG 805 128 885 532 883 532 100% -2 000
ES 0 217 000 213 587 98% -3 413
Total 805 128 1 102 532 1 097 119 100% -5 413
2016/17 Qualified EIG 830 532 1 007 630 940 478 93% -67 152
ES 106 000 106 000 106 650 101% 650
Total 936 532 1 113 630 1 047 128 94% -66 502
2017/18 Qualified EIG 810 523 842 209 838 733 100% -3 476
ES 0 266 882 257 454 96% -9 428
Total 810 523 1 109 091 1 096 187 99% -12 904
Totals 2012/13 EIG 5 552 424 6 194 075 5 492 658 89% -701 417
to ES 109 000 792 882 777 821 98% -15 061
2017/18 Total 5 661 424 6 986 957 6 270 479 90% -716 478
Average 2012/13 EIG 925 404 1 032 346 915 443 89% -116 903
to ES 18 167 132 147 129 637 98% -2 510
2017/18 Total 943 571 1 164 493 1 045 080 90% -119 413
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LDoE being placed under administration, and of the subsequent efforts to stabilise the 
financial control of the LDoE.  
After most of the material weaknesses were dealt with, the National Executive 
approved the transition of the LDoE from section 100(1)(b) administration to section 
100(1)(a) administration. Thereby a directive was issued to the provincial executive 
“describing the extent of the failure to fulfil its obligations and stating any steps required to 
meet its obligations” (Constitution of the Republic of South Africa No 108 of 1996, 1996). 
However, at the same time full executive powers were reverted to the LDoE’s MEC and the 
role of the accounting officer to the LDoE’s Superintendent General. As the section 100(1)(a) 
administration of the LDoE by the National Executive failed to improve the LDoE’s audit 
outcome from being disclaimed by the Auditor General, the section 100(1)(b) administration 
included the LPT applying section 18 of the PFMA to the LDoE. Section 18 directs that the 
Provincial Treasury “must intervene by taking appropriate steps… to address a serious or 
persistent material breach of this Act by a provincial department…” (Public Finance 
Management Act No 1 of 1999, as updated, 2010). This involved the secondment of staff 
from other departments to the LDoE to assist it in addressing unresolved issues, and only 
ended on 31 August 2017 after improvements to the LDoE’s audit outcome. 
The Agency Agreement between the LDoE and The Mvula Trust came into effect 
against this background, and it is clear that The Mvula Trust is implementing an 
infrastructure programme on behalf of the LDoE which it, nor the LDPWRI, has the capacity 
to implement by itself.  
 
4.2 Agency Agreements between the LDoE and The Mvula Trust 
 
According to the 2016/17 annual report of The Mvula Trust, it was formed with funding 
from the Independent Development Trust (IDT) and the Kagiso Trust in 1993 when it was 
incorporated as a non-governmental organisation (NGO), with the initial core focus on 
community water schemes in rural areas. In 1995 it became the official implementing agent 
for “water, sanitation and related services” to the Reconstruction and Development Plan 
(RDP). Currently, as “Africa’s largest NGO in Water and Sanitation”, it is the “NGO 
implementing agent of choice by the National Government of South Africa, thereby providing 
support to national, provincial and local government programmes” (The Mvula Trust, 2017).  
The basic format of the Agency Agreements between the LDoE and The Mvula Trust 
consists of renewable Memorandum of Agreements, which sets out the overall conditions 
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and responsibilities of the two parties; and addendums, which lists the specific projects and 
the available budget for each.  
 
4.2.1 Memorandums of Agreement 
 
A Memorandum of Agreement (MoA) was signed between Mr Legodi Bernard 
Boshielo, as Head of Department of the LDoE, and Ms Wendy Matthews, as Acting Chief 
Executive Officer of The Mvula Trust, on the 12th of August 2010 (Limpopo Department of 
Education & The Mvula Trust, 2010). It states that “The Mvula Trust has been approved by 
both the National Department of Water Affairs and Limpopo Department of Education as an 
Implementing Agent and is willing to accept the appointment”. The remainder of the 
agreement sets out the condition for the performance-based appointment whereby The 
Mvula Trust would “manage, implement and maintain various projects on behalf of the 
Department”. This would consist mainly of the delivery of water and sanitation projects to 
schools in the Capricorn, Sekhukhune and Waterberg Districts.  
The agreement further lists the timeframe as an initial period of one year, after which 
it may be “extended twice each time for a further year, with a maximum period of three years 
in total for the life of the contract”. 
On the documentation received, the MoA does not list specific projects, but refers to 
“projects as set out in the Programme Management Plans”. Addendum 02 provides further 
clarity regarding the list of projects. 
By the time that a renewal of the MoA was signed on 23 October 2013 for the delivery 
of water and sanitation projects in any “area as determined by the department” (Limpopo 
Department of Education & The Mvula Trust, 2013), the LDoE was already under 
administration by the National Executive. It was therefore not signed by Mr Boshiela, who 
resigned in early July 2011, but by Mr Martin Mashaba as Chief Financial Officer of the 
LDoE, and Mr Mzwandile Matthews, who was placed by the Department of Basic Education 
as Accounting Officer of the LDoE during a portion of the administration. Mr Silas Mbedzi 
signed the renewal of the MoA on behalf of The Mvula Trust as its Acting Chief Executive 
Officer. 
A second renewal of the MoA between the LDoE and The Mvula Trust, dated 20 
December 2016, was signed after the administration of the LDoE by the National Executive 
was lifted. It was signed by the newly appointed Head of Department, Ms Beauty 
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Mutheiwana for the LDoE, and by Mr Mbedzi for The Mvula Trust (Limpopo Department of 
Education & The Mvula Trust, 2016). 
According to the original MoA signed (Limpopo Department of Education & The Mvula 
Trust, 2010), The Mvula Trust is entitled to claim a management fee of: 
• 10% for projects with a value less than R3 million 
• 7.5% for projects with a value between R3 million and R10 million 
• 5% for projects with a value of more than R10 million 
 
As the projects implemented by The Mvula Trust are small water and sanitation 
projects with values less than R3 million, it can be accepted that the management fee of 
10% has been applied to all of their projects. In addition, the MoA states that a disbursement 
fee of 2% of the project value will be charged by The Mvula Trust over and above the 
management fees.  
The fee charged by The Mvula Trust, or any other implementing agent such as IDT 
or DBSA that is not a government department, is referred to as a management fee or 
Implementing Agent fee. This is an operational cost for the payment of staff salaries, rent, 
and so forth, and can be seen as a cost which a government department would have spent 
on the salaries of its own, additional staff as well as any other operational costs if it were to 
implement the projects itself. To fully evaluate the success of a programme’s implementation 
by parties other than the state, the cost of its implementation would therefore also have to 





By the end of the 2017/18 financial year, there has been a total of fifteen Addendums 
to the MoA’s signed between the LDoE and The Mvula Trust, the last of which is dated 20 
December 2016. In total, these addendums consist of 1843 projects, to a total budget value 
of R1,382,790,376. This includes 568 water projects, to the value of R248,728,314; and 
1220 sanitation projects, to the value of R1,099,476,960 (see Tables 3 and 4). Some of the 
water and sanitation projects were incorporated and managed as one project during 
implementation, giving a variance between the number of projects as per the addendums, 
and the number of projects implemented.  
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Budget No of 
Proj. 
Budget No of 
Proj. 
Budget No of 
Proj. 
Budget 
Add. 1 10 0 0 10 6,600,000 0 0 10 6,600,000 
Add. 2 30 30 11,810,128 0 0 0 0 30 11,810,128 
Add. 3 59 28 11,880,000 32 20,197,942 0 0 60 32,077,942 
Add. 4 29 1 500,000 28 21,663,000 2 190,000 31 22,353,000 
Add. 5 104 28 9,975,600 109 98,350,700 4 673,700 141 109,000,000 
Add. 6 24 13 5,926,414 24 15,537,806 0 0 37 21,464,220 
Add. 7 286 48 20,160,000 278 229,045,000 0 0 326 249,205,000 
Add. 8 180 57 23,940,000 147 190,150,000 0 0 204 214,090,000 
Add. 9 101 40 18,068,642 91 113,044,669 3 2,471,300 134 133,584,612 
Add.10 105 51 24,393,429 80 92,443,014 5 6,460,111 136 123,296,555 
Add. 11 60 22 9,268,211 72 87,602,077 0 0 94 96,870,288 
Add. 12 59 59 24,539,897 0 0 0 0 59 24,539,898 
Add.13 118 57 31,263,769 114 196,112,301 34 23,039,991 205 250,416,061 
Add. 14 325 134 57,002,221 233 27,430,453 0 0 367 84,432,674 
Add. 15 9 0 0 2 1,300,000 7 1,750,000 9 3,050,000 
Total: 
 
568 248,728,3145 1220 1,099,476,960 55 34,585,102 1843 1,382,790,377 
Table 3: Summary of projects on Addendums 1 to 15 
 
 
Table 4: Summary of projects on Addendums 1 to 15 per District Municipality 
 
Addendums 1 to 8 were signed between the period of 11 February 2011 and 23 
January 2014. The majority of the projects on these addendums can be considered as 
completed and therefore ready for evaluation. The remainder of the Addendums (9 to 15) 
were all signed on 20 December 2016. As such, many of the projects are still actively being 
implemented and cannot be considered as complete yet. Accordingly, the focus of this study 
will be on Addendums 1 to 8, which offers the opportunity to evaluate the total expenditure 







Budget No. of 
Proj.
Budget No. of 
Proj.
Budget No. of 
Proj.
Budget
Capricorn 476 167 69 605 113 372 375 160 240 10 5 816 052 549 450 581 405
Sekhukh
une
330 117 53 601 732 289 302 650 079 0 0 406 356 251 811
Mopani 265 105 46 168 616 216 143 477 750 9 5 632 841 330 195 279 206
Vhembe 267 120 51 828 883 203 129 130 506 14 9 990 252 337 190 949 641
Waterber
g
161 59 27 523 971 140 149 058 386 20 12 827 557 219 189 409 913
Various 0 0 0 0 0 2 318 400 2 318 400
Total: 1499 568 248 728 315 1220 1 099 476 960 55 34 585 102 1843 1 382 790 377
Water Sanitation Other Overall
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The details of the projects for Addendum 1 to 8, including school names, the scope 
of works, project cost and expenditure, are attached as Annexure A. This data set provides 
the basis for two different types of evaluation of the programme as implemented by The 
Mvula Trust. The first is analyse the expenditure to determine the programme’s success or 
failures. The primary purpose of this evaluation is to measure the performance of The Mvula 
Trust as an implementing agent. Although there is value to be gained when measuring 
against standard parameters applicable to project management within the infrastructure 
sector, the real value will be gained when similar studies are done on other implementing 
agents and the data compared against each other. This study is a first step in being able to 
do a comparative study between implementing agents.  
The next evaluation that is made possible through this compiled data set is an 
evaluation of the capital expenditure in general to see whether any insights can be gained 
from it for service delivery in general. This includes evaluating the expenditure against 
specific parameters, such as expenditure per district, expenditure against school size and 
so forth.  
 
• Addendum 01: Addendum 01 to the MoA between the LDoE and The Mvula Trust, 
dated 11 February 2011, was signed by Mr Boshielo, as Head of Department of the 
LDoE, and Mr Phakamani Buthelezi as Chief Executive Officer of The Mvula Trust. It 
states that the “parties wish to add additional projects” to the “main agreement and 
record terms of their agreement concerning the additional funds and projects”. Eight 
schools are then listed, as well as confirmation of an additional sum of R6,312,921 
(incl. VAT) for the implementation of these projects (Limpopo Department of 
Education & The Mvula Trust, 2011). Unfortunately, no scope of works is provided, 
other than an indication that the projects are for sanitation, and no breakdown of the 
R6,312,921 per project. On the documentation received, an email to The Mvula Trust 
by Mr Tumisho Makofane, as Infrastructure General Manager of the LDoE is attached 
to the Addendum 01 and lists 10 school projects along with their scope of works and 
cost estimates. Seven of the eight schools listed in the body of Addendum 01 appears 
on this list, which has an overall cost estimate of R6,060,000. For the sake of this 
study, the list of schools listed in the email is accepted as the total agreement. 
However, the discrepancy should be noted and considered regarding the accuracy 
of the study.  
 
  46 
 
Table 5: Summary of projects on Addendum 1 
 
• Addendum 02: Mr Boshiela and Mr Buthelezi also signed Addendum 02 to the MoA 
between the LDoE and The Mvula Trust, dated 25 February 2011. Through the 
Addendum the LDoE agreed to provide an additional R4,032,487 to complete the 
2010/11 school water projects. Added to the original amount of R7,777,640 the 
revised total budget amounts to R11,810,127. Attached to the Addendum is a cost 
breakdown of 30 school water projects. As Addendum 02 is mainly about additional 
funding, and not additional projects, it is understood that these 30 projects are the 
ones that came about through the MoA (Limpopo Department of Education & The 
Mvula Trust, 2011).  
 
 
Table 6: Summary of projects on Addendum 2 
 
• Addendum 03: On the documentation received, Addendum 03 between the LDoE 
and The Mvula Trust, dated 20 June 2011, was signed only by Mr Buthelezi from The 
Mvula Trust and not by any representative from the LDoE. Although the LDoE did not 








Budget No. of 
Proj.
Budget No. of 
Proj.
Budget No. of 
Proj.
Budget
Capricorn 4 0 0 4 2 700 000 0 0 4 2 700 000
Sekhukh
une
2 0 0 2 1 200 000 0 0 2 1 200 000
Mopani 0 0 0 0 0 0 0 0 0
Vhembe 3 0 0 3 2 250 000 0 0 3 2 250 000
Waterber
g
1 0 0 1 450 000 0 0 1 450 000
Various 0 0 0 0 0 0 0 0 0
Total: 10 0 0 10 6 600 000 0 0 10 6 600 000







Budget No. of 
Proj.
Budget No. of 
Proj.
Budget No. of 
Proj.
Budget
Capricorn 8 8 3 250 799 0 0 0 0 8 3 250 799
Sekhukhu
ne
15 15 5 772 555 0 0 0 0 15 5 772 555
Mopani 0 0 0 0 0 0 0 0 0
Vhembe 0 0 0 0 0 0 0 0 0
Waterberg 7 7 2 786 774 0 0 0 0 7 2 786 774
Various 0 0 0 0 0 0 0 0 0
Total: 30 30 11 810 128 0 0 0 0 30 11 810 128
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sign the addendum, a letter is attached to Addendum 03, signed on 26 May 2011 by 
Mr Boshiela before his resignation as Head of Department of the LDoE, assigning to 
The Mvula Trust a Water and Sanitation Programme for 2011/12. This consist of 32 
schools for sanitation projects, to the value of R20,197,942; and 28 schools for water 
projects, to the value of R11,880,000 (Limpopo Department of Education & The 
Mvula Trust, 2011). Addendum 03 was therefore a formalisation of instruction from 
the LDoE already received by The Mvula Trust. 
 
 
Table 7: Summary of projects on Addendum 3 
 
• Addendum 04: Attached to Addendum 03 is a letter, signed on 5 July 2012 by Mr 
Matthews, confirming the budget approval for 2012/13 of R22,353,000 for a total of 
30 school sanitation projects, of which one would also be provided with a water 
project. Addendum 04, signed on 26 October 2012, is a formalisation in terms of the 
MoA of this instruction from the LDoE to The Mvula Trust.  
 
 
Table 8: Summary of projects on Addendum 4 







Budget No. of 
Proj.
Budget No. of 
Proj.
Budget No. of 
Proj.
Budget
Capricorn 28 12 4 620 000 16 11 458 942 0 0 28 16 078 942
Sekhukhu
ne
20 12 5 140 000 9 5 059 000 0 0 21 10 199 000
Mopani 1 1 440 000 0 0 0 0 1 440 000
Vhembe 0 0 0 0 0 0 0 0 0
Waterberg 10 3 1 680 000 7 3 680 000 0 0 10 5 360 000
Various 0 0 0 0 0 0 0 0 0
Total: 59 28 11 880 000 32 20 197 942 0 0 60 32 077 942







Budget No. of 
Proj.
Budget No. of 
Proj.
Budget No. of 
Proj.
Budget
Capricorn 13 1 500 000 12 9 926 000 1 150 000 14 10 576 000
Sekhukhu
ne
11 0 0 11 7 625 000 0 0 11 7 625 000
Mopani 1 0 0 1 0 0 0 1 0
Vhembe 0 0 0 0 625 000 0 0 0 625 000
Waterberg 4 0 0 4 3 487 000 0 0 4 3 487 000
Various 0 0 0 0 0 1 40 000 1 40 000
Total: 29 1 500 000 28 21 663 000 2 190 000 31 22 353 000
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• Addendum 05: Mr Mashaba, Mr Matthews and Mr Mbedzi also signed Addendum 05 
to the MoA between the LDoE and The Mvula Trust, dated 12 March 2013. Through 
Addendum 05 the LDoE agreed to an additional sum of R109,000,000 in the 2012/13 
financial year. A breakdown is provided for this sum, amounting to 105 school 
projects, as well as a budget for Site Development Plans and additional budget for 
fencing (Limpopo Department of Education & The Mvula Trust, 2013). 
 
 
Table 9: Summary of projects on Addendum 5 
 
• Addendum 06: Mr Mashaba, Mr Matthews and Mr Mbadzi also signed Addendum 06 
to the MoA between the LDoE and The Mvula Trust, dated 14 April 2013. Through 
Addendum 06 the LDoE agreed to an additional sum of R21,464,220 in the 2013/14 
financial year. A breakdown is provided for this sum, amounting to 13 water projects 




Table 10: Summary of projects on Addendum 6 







Budget No. of 
Proj.
Budget No. of 
Proj.
Budget No. of 
Proj.
Budget
Capricorn 30 3 745 000 29 24 403 400 3 395 300 35 25 543 700
Sekhukhu
ne
41 7 2 705 400 47 43 938 200 0 0 54 46 643 600
Mopani 3 3 930 400 3 5 163 400 0 0 6 6 093 800
Vhembe 8 8 2 595 000 8 6 701 800 0 0 16 9 296 800
Waterberg 22 7 2 999 800 22 18 143 900 0 0 29 21 143 700
Various 0 0 0 0 0 1 278 400 1 278 400
Total: 104 28 9 975 600 109 98 350 700 4 673 700 141 109 000 000







Budget No. of 
Proj.
Budget No. of 
Proj.
Budget No. of 
Proj.
Budget
Capricorn 10 3 1 367 634 10 6 862 016 0 0 13 8 229 651
Sekhukhu
ne
4 3 1 367 634 4 3 225 218 0 0 7 4 592 853
Mopani 1 0 0 1 620 031 0 0 1 620 031
Vhembe 0 0 0 0 0 0 0 0 0
Waterberg 9 7 3 191 146 9 4 830 540 0 0 16 8 021 687
Various 0 0 0 0 0 0 0 0 0
Total: 24 13 5 926 415 24 15 537 806 0 0 37 21 464 220
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• Addendum 07: Mr Mashaba and Mr Matthews also signed Addendum 07 to the MoA 
between the LDoE and The Mvula Trust, dated 23 January 2014. Mr Gondai 
Matanga, as Technical Services Manager, signed on behalf of The Mvula Trust. 
Through Addendum 07 the LDoE agreed to an additional sum of R249,205,000 in the 
2013/14 financial year. A breakdown is provided for this sum, amounting to 51 water 




Table 11: Summary of projects on Addendum 7 
 
• Addendum 08: Mr Mashaba, Mr Matthews and Mr Matanga also signed Addendum 
08 to the MoA between the LDoE and The Mvula Trust, dated 23 January 2014. 
Through Addendum 08 the LDoE agreed to an additional sum of R214,090,000 in the 
2013/14 financial year. A breakdown is provided for this sum, amounting to 59 water 
projects and 204 sanitation projects (Limpopo Department of Education & The Mvula 
Trust, 2014). 
 







Budget No. of 
Proj.
Budget No. of 
Proj.
Budget No. of 
Proj.
Budget
Capricorn 131 18 7 560 000 130 106 955 000 0 0 148 114 515 000
Sekhukhu
ne
112 15 6 300 000 111 94 320 000 0 0 126 100 620 000
Mopani 0 0 0 0 0 0 0 0 0
Vhembe 0 0 0 0 0 0 0 0 0
Waterberg 43 15 6 300 000 37 27 770 000 0 0 52 34 070 000
Various 0 0 0 0 0 0 0 0 0
Total: 286 48 20 160 000 278 229 045 000 0 0 326 249 205 000
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 As The Mvula Trust is not part of the state, the agency agreement in place between 
the LDoE and The Mvula Trust as described above, falls into Ostrom’s definition of co-
production of “the process through which inputs used to produce a good or service are 
contributed by individuals who are not ‘in’ the same organization” (1996). However, it gets a 
bit trickier when compared to the definition by Joshi and Moore (2004) of co-production as 
“the provision of public services… through a regular long-term relationship between state 
agencies and organised groups of citizens, where both make substantial resource 
contribution.” In that sense, The Mvula Trust, as an NGO, could be seen as an “organised 
group of citizens”. However, in the same article, Joshi and Moore (2004) states that 
institutionalised co-production refers to “organisational arrangements, which implicates 
clients in effective service delivery, on a sustained regular basis.” The Mvula Trust, although 
an NGO, is not constituted of the clients or recipients of the service, which are the teachers, 
parents and learners of schools as represented through the School Governing Boards. The 
Mvula Trust also does not make a “substantial resource contribution” from their side as all 
the funding for the implementation of the programme is provided through the LDoE. Any 
expenditure by The Mvula Trust on contractors and Professional Service Providers (PSP’s) 
are reimbursed by the LDoE, on top of which a percentage-based Implementing Agent fee 
is paid to compensate The Mvula Trust for any in-house expenditure, such as the 
appointment of staff. Therefore, the only difference between The Mvula Trust and a private 
company implementing the programme is the fact that The Mvula Trust is a not-for-profit 
organisation, as well as the social investment it might constitute.  







Budget No. of 
Proj.
Budget No. of 
Proj.
Budget No. of 
Proj.
Budget
Capricorn 102 32 13 440 000 84 101 230 000 0 0 116 114 670 000
Sekhukhu
ne
58 23 9 660 000 43 59 220 000 0 0 66 68 880 000
Mopani 2 0 0 2 3 640 000 0 0 2 3 640 000
Vhembe 11 0 0 11 15 000 000 0 0 11 15 000 000
Waterberg 7 2 840 000 7 11 060 000 0 0 9 11 900 000
Various 0 0 0 0 0 0 0 0 0
Total: 180 57 23 940 000 147 190 150 000 0 0 204 214 090 000
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Potentially the agency agreement between the LDoE and The Mvula Trust would 
better fall into another type of organization arrangement for service delivery defined by Joshi 
and Moore (2004), especially “indirect state provision”, in other words the sub-contracting of 
delivery responsibility to other agencies – religious organisations, NGO’s private for-profit 
companies, user groups, and such forth. In effect, the LDoE is sub-contracting to an external 
party the work it would under a ‘Weberian’ bureaucratic model have either allocated to 
LDPWRI, as the provincial implementing agent of choice, or done itself if it had sufficient 
built environment and supply chain management capacity. 
The agency agreement between LDoE and The Mvula Trust might therefore not be co-
production as defined by Joshi and Moore, yet it can be seen as co-production as defined 
by Ostrom as well as that of Mitlin (2008), namely the “joint production of public services 
between citizen and state, with any one or more elements of the production process being 
shared.”  
The most accurate classification of the agency agreement between the LDoE and The 
Mvula Trust can be gained by applying the framework provided by Brandsen & Pestoff 
(2006). It is clear that The Mvula Trust is one of the hybrid organisation they refer to. 
Although it is an NGO, The Mvula Trust can be said to have been born out of government, 
with funding from the parastatal, IDT, and with the board of trustees of The Mvula Trust at 
one stage having Ms Rejoice Mabudafhasi, as its chairperson at the same time as her 
serving the government as a Deputy Minister (Tshabangu, 2011). As an implementing agent 
of the LDoE, it also has to follow the PFMA and all supply chain management rules and 
regulations applicable to the LDoE. Moreover, although it is an NGO, it does get 
remunerated for the work that it does on behalf of the government.  
Irrespective of the hybrid nature of The Mvula Trust, it is not part of the government nor 
part of the market sector, and as such it forms part of the third sector. As is evident from the 
description of the extent of the agency agreements between the LDoE and The Mvula Trust, 
it falls wholly within Brandsen and Pestoff’s co-production category of ‘co-management’, 
where third sector organisations produce and implements services in collaboration with the 
state. It could even be considered to have formed part Brandsen and Pestoff’s category of 
‘co-governance’ in the past, in the sense that it participated in the planning of public services 
as is evident of the “Planning for FY 2013/14: All districts” project line items in Addendum 
04. The Mvula Trust does not, however, fall into the restricted use of the term of ‘co-
production’ as defined by Brandsen and Pestoff, as the services are co-produced by The 
Mvula Trust as an organisation, and not as individuals.  
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In summary: The Mvula Trust co-manages the production and implementation of 
services with the LDoE, and as such, it forms part of the expanded term of co-production as 
defined by Brandsen and Pestoff (2006). 
 
4.3 Decentralised water and sanitation delivery by the LDoE 
 
By necessity, the water and sanitation programme as implemented through The Mvula 
Trust by the LDoE consists mostly of the decentralised form of basic service delivery, which 
is unconnected to municipal water supply or sewer systems. Therefore, it fits in well with the 
type of infrastructure provisioning advocated by the proponents who have noted that 
centralised water supply and sewer systems, as found in most developed cities, are both 
unsustainable and unaffordable. 
The water provisioning programme at most of the schools in Limpopo as implemented 
through The Mvula Trust consists of the drilling a borehole, testing the yield and quality of 
water, installing water purification systems if required, erecting a 10,000L water tank on a 
tank stand, as well as three stand taps. This water is generally used for cooking, drinking 
and the washing of hands, and not for the flushing of sewerage.  
At schools where new classrooms or admin blocks are built, mainly through IDT and 
LDPWRI, the water supply is supplemented by the installation of goods for rainwater 
harvesting, such as gutters and tanks. Although this water is not seen as safe for drinking, 
it helps with non-potable uses of water.  
The sanitation programme implemented through The Mvula Trust at schools in 
Limpopo that does not fall within a formalised urban area where sewer lines are already 
provided, consists mainly of the installation of Enviro Loo toilet blocks. The Enviro Loo is a 
waterless toilet system that does not require any connection to an external water source or 
sewerage line. It is an evaporation and dehydration system that uses sunshine and wind to 
dry out human waste into a pathogen-free material (Enviro Loo, 2018). 
In Limpopo there seems to be greater acceptance of dry waste facilities such as the 
Enviro Loo toilets provided by the LDoE, at least as an improvement over the unsafe and 
unhygienic pit latrines generally found at rural schools. Accepting the water-scarce 
conditions and lack of connection to municipal waste and water sources, School Governing 
Boards would specifically request for Enviro Loo toilets to be installed at their schools. 
Understanding the extent of this programme would therefore help in the further roll-out and 
acceptance of dry sanitation technologies. 
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The Enviro Loo toilet blocks generally replace unsafe and unhygienic pit latrines, also 
known as “long drops”. A pit latrine is simply a hole in the ground with some sort of seat 
covering it, and with privacy provided with an enclosing structure, most often constructed 
from corrugated iron or brick and mortar. Urine and faecal matter drop down the pit, where 
the waste would partially seep into the ground, possibly contaminating the groundwater. This 
is especially hazardous in an environment where boreholes are used on the same school 
site to extract groundwater as the main water source for the school. With continuous use, 
the volume of human waste would build up. When full, the human waste would either have 
to be pumped out by a sewerage truck (colloquially known as a “honey sucker”), or most 
often merely covered and a new pit dug. 
 The Enviro Loo is similar to pit latrines in the sense that it is not connected to a sewer 
line and that it does not require any water to flush the waste. However, it has the following 
improvements over the negative aspects of pit latrines:  
• Firstly, by ensuring that the pit itself is an enclosed system so that none of the urine 
or faecal matter can seep into the ground and possibly contaminate the groundwater.  
• The second improvement is that it separates the urine from the faecal matter (see 
figure 3). This separation provides the possibility for the urine to be evaporated and 
for the faecal matter to be dried out, which is achieved through a ‘whirlybird’ 
ventilation pipe and using the sun to heat the black pit cover. As the faecal matter is 
dried out the volume and odours thereof are considerably reduced and the pathogens 
eliminated. This process is further assisted through organic matter, including 
enzymes, which is added in the pit of the Enviro Loo during construction and which 
kick starts the decomposition process. The pit of the Enviro Loo is inspected on a 
regular basis, and the dried faecal matter can then be removed as and when required 
(Enviro Loo, 2018). 
• The third improvement is the user interface of the Enviro Loo, which has a porcelain 
seat the same as would be found with a flush toilet. In addition, the ventilation process 
creates a negative air pressure on the input side of the toilet, which reduces odours 
for the user of the Enviro Loo. Along with the brick and mortar enclosure, it is safer to 
use and more secure than most pit toilets, and the look and feel of the Enviro Loo is 
more like a flush toilet than a pit latrine.  
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Although the Enviro Loo manufacturers claim that the product is odourless, this is 
unfortunately not the case, especially outside of the Enviro Loo enclosure and under certain 
weather conditions. Some teething problems have been experienced with the Enviro Loo 
toilets constructed through the LDoE’s water and sanitation programme, especially with 
regards to long-term maintenance. However, generally the Enviro Loo toilets are accepted 
as a vast improvement over pit latrines and are generally welcomed by the School 
Governing Boards of schools where they are built.  
The decentralised water and sanitation programme as implemented by the LDoE was 
born out of necessity, as connecting to centralised municipal water and sewerage lines were 
not a feasible option at most schools. However, it is becoming increasingly clear that 
centralised sewerage systems using potable water to flush waste are unsustainable on the 
long run. Therefore, the scale of implementation and the success or failure of the LDoE’s 
decentralised water and sanitation programme could point to whether this means of service 
delivery can work and whether it could be the preferred option, even where a centralised, 
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Figure 3: How the Enviro Loo Works (Enviro Loo, 2018) 
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4.4 An evaluation of the cost parameter of project implementation 
 
4.4.1 Expenditure data research parameters and methodology 
 
This research aims to evaluate the water and sanitation programme as implemented 
through The Mvula Trust by the LDoE. An evaluation should indicate the successes and 
failures of a programme, thereby providing insights into co-production and the use of 
implementing agents as a means of public service delivery.  
Although it has evolved substantially in recent years, the core parameters for project 
management are the three key constraints of time, cost and scope. This is often referred to 
as the project triple constraints or the Iron Triangle. Through this, a successful project can 
be seen as a project that is completed with the desired scope, on time and within budget. 
These parameters have evolved substantially to adjust to the complexities of the 
contemporary project management contexts (Lee, 2010). However, it still provides a solid 
foundation for the evaluation of project success. 
 
 
Figure 4: Trippel Constraints, also known as “the iron triangle” (Lee, 2010). 
   
Data is currently not available to evaluate all three of these parameters of the water 
and sanitation programme. The parameter with the most data available is Cost. Originally 
The Mvula Trust was paid by the LDoE through tranche payments, meaning that a payment 
on the payment system can relate to multiple projects on different school sites. This made it 
extremely difficult to reconcile the costs paid per project and contributed to the disclaimed 
audit opinions of the LDoE by the Auditor General of South Africa (AGSA). One of the 
significant contributions made by Mr Tshitangano, the financial specialist seconded by the 
LPT to the LDoE, was to break down each one of these overall payments into payments per 
school, for which he used the EMIS number as a unique identifier. The EMIS number can 
be seen as the ID number for each school in the country. This reconstruction of the financial 
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statements has made a tremendous contribution to the financial management of the 
infrastructure programme within the LDoE. Through linking each payment to an EMIS 
number, there can now be a high degree of certainty of how much funds were expensed at 
any school in the province on infrastructure related projects. Unfortunately, this is not yet 
detailed enough for conducting cost evaluations on a project level as it would be impossible 
to know from the provided data which payment related to which project. This is because of 
the complexities encountered when there was more than one project that took place at the 
same school. This is often the case, especially with The Mvula Trust that would typically 
manage water projects and sanitation projects separately, even if implemented at the same 
school.  
 In order for the cost parameter to be evaluated for this research, the work that was 
done by Mr Tshitangano had to be expanded upon. To do this, a unique project identifier 
had to be assigned to each of the payments made. The first problem encountered, however, 
was that there was no reliable list of project identifiers with LDoE for The Mvula Trust 
projects. This is because all of the projects were managed under only two project numbers. 
Therefore, project numbers had to be created ‘after the fact’. For this, the project lists 
attached to the different addendums between The Mvula Trust and the LDoE was used and 
a project number assigned to each project.  
 Thereafter, this project number had to be assigned to each payment made on the 
respective projects. For this research, the focus was placed on Addendums 1 to 8, so as to 
ensure that projects are evaluated that have been completed already to enable a like-for-
like comparison. Still, it was a laborious task. There are more than 17 000 line items on Mr 
Tshitangano’s Capex Register of payments (including the Fixed Asset Register of 2011/12). 
Of these 5 735 payments are for Mvula Trust projects. In order to figure out which of these 
payments related to the 799 projects on Addendums 1 to 8, the overall payments to The 
Mvula Trust had to be filtered according to the school (by EMIS number) and the payments 
then assigned a project number one by one to match (or update) the LDoE’s commitment 
register. In total, more than 2 300 payments had to be assessed in order to assign a total of 
1 965 payments to the projects on Addendums 1 to 8. This was not an exact science. Where 
more than one project has taken place at the same school a decision had to be made 
whether the respective payments made related to the one project or the other. This was 
done on a ‘best-fit’ basis where the overall project cost was compared to the expenditure 
and the payments assigned to match the respective project costs as closely as possible. In 
order to do it more accurately, each physical payment voucher, if still in existence, would 
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have to be gone through one by one. This is outside of the practicability for the scope of this 
research. Yet, the accuracy of the assigned project numbers to the respective payments, 
although unlikely to be 100%, would be sufficient enough to get an overall indication of the 
expenditure per project.  
 The result of assigning project numbers to the respective projects on Addendums 1 
to 8, and matching it to the payments on the Capex Register supporting LDoE’s Annual 
Financial Statements, is attached as Annexure A, which is separated per addendum, and 
then provides a line item per project with an indication of the scope of work, location, project 
cost and expenditure.  
 A level of discrepancy might come in since all of the projects on Addendum 1 to 8 
might not be 100% complete, or that not 100% of the payments have been made against 
these projects. That is because the LDoE and The Mvula Trust is currently dealing with a 
back-log of Final Accounts for projects. It is only when the final account is approved, and 
the last invoices paid, that certainty can be reached about the total cost of a project.  
Projects with 0% expenditure against it were deemed to be “Cancelled”, and projects 
with less than 10% expenditure against it were deemed to be “On Hold”, as it is likely that 
no construction have taken place and that the expenditure reflects only the fees of 
Professional Service Providers. Overall there are 799 projects on Addendums 1 to 8, of 
which the status of 59 projects can be deemed to be “Cancelled” or “On Hold”. This leave 
740 projects for evaluation. 
With the “Cancelled” and “On Hold” projects excluded, there are still some outliers 
within the data, in the form of projects with extremely low expenditure against it, or projects 
with extremely high expenditure against it. In all likelihood, the scope of works for these 
projects were changed during the lifetime of the projects, without the necessary approval 
from the LDoE being formalised and captured accordingly. For the sake of this research, 
these outliers were included in the data and will remain so unless evidence to the contrary 
is received, especially as they appear on both ends of the spectrum. As such the inclusion 
or exclusion of outliers would not have a significant impact on the results of the study, which 
is focused more on the averages obtained from all of the projects overall, than from a focus 
on specific projects. 
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4.4.2 Expenditure per addendum 
 
 In total, the total project cost for the 740 projects completed through Addendums 1 to 
8 is R640 million, and the total expenditure against it is R611 million. That means that overall 
The Mvula Trust managed to complete the overall programme within budget. The Finalised 
Template for the Infrastructure End of Year Report states the following on the evaluation of 
the performance of implementing agents: “a programme is listed as a successful programme 
if the average actual cost of the projects in the programme are equal to or less than the 
approved costs as signed by the Accounting Officer of the Department… A programme is 
listed as a failure if the average actual cost of the projects in the programme exceeds the 
control budget as signed by the Accounting Officer of the Department” (Holford, email 
communication, 2017, January 18). 
 Overall, the water and sanitation programme as implemented by the LDoE through 
The Mvula Trust can therefore be regarded as a success in terms of the cost parameter. 
However, when the data for each addendum are compared, it becomes evident that only 
three of the eight addendums were completed within budget, four was within 20% of the 
budget and one was over 20% of the budget. By the definition of success or failure as per 
the End of Year Report, it therefore means that of the eight addendums, three can be 
regarded as a success, while five can be regarded as failures in terms of cost parameter.  
 
Table 13: Overall Expenditure per addendum 
 
The trendline would suggest that The Mvula Trust is increasingly improving in keeping their 
expenditure within the allocated budget.  
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Figure 5: Overall Expenditure per addendum against budget 
 
Any expenditure that is over the approved budget is deemed to be unauthorised and 
should not take place under any circumstances. However, the approved budget can be 
amended through approval by the Accounting Officer, for instance through a Variation Order 
common within infrastructure projects. With the lack of record keeping by the LDoE, it is 
difficult to say whether this was done or not. Therefore, these projects would fall within the 
‘caution’ zone of expenditure that is not within budget, but that is less than 20% over budget. 
For projects with an expenditure of more than 20%, the LPT should have been informed. 
However, the regulations have changed in the meantime so as that now prior approval 
needs to be obtained from the LPT before expenditure can exceed the 20% mark. This was 
in all likelihood not done as no documentation has been found to suggest that it was. 
Accordingly projects with an expenditure of more than 20% over budget can be deemed to 
be failed projects in terms of the cost parameter with unacceptably high expenditure against 































Overall expenditure per addendum against budget 
 Total Project Cost Total Expenditure % Expenditure
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4.4.3 Expenditure per project 
 
After evaluating the overall expenditure and the expenditure per Addendum, the 
expenditure per projects needs to be evaluated to determine the expenditure success rate, 
measured as the percentage of projects that finished within the allocated project cost. When 
evaluating the performance on a project level, it is clear that the success rate is not very 
high, except for perhaps the projects in Addendum 6 and Addendum 8.  
 
 
Table 14: Project expenditure per addendum 
 
However, the general trendline would suggest that The Mvula Trust is improving in this 
parameter as it is increasingly getting experienced in implementing projects on behalf of the 
LDoE.  
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The real value of this evaluation would lie in comparing it to other options of public 
service delivery, such as the LDoE implementing the projects themselves, or through other 
implementing agents such as the IDT or the LDPWRI. As no such comparative study has 
been done, and credible data is not yet available for conducting such a study, the evaluation 
would have to be conducted on a general rule of thumb and industry norms.  
 Completing more than 740 projects, generally within budget (when looking at the 
programme as a whole) is no small feat. Although, questions could be asked as to who 
determines the overall budget, how the project cost is arrived at and whether it is market-
related. After all, it is easier to stay within budget if the budget itself is inflated. That 
investigation is however not part of this study.  
 
4.4.4 Expenditure on implementing agent management fees 
 
 On the spreadsheets received that matches the project lists of the addendums, there 
is unfortunately not a breakdown of the project costs for Addendums 1 to 8. However, we 
do know from the MoA that there would be at least 12% Implementing Agent fee that is paid 
to The Mvula Trust to compensate them for implementing projects on behalf of the LDoE. 
That means that of the R610,961,022 paid to The Mvula Trust, at least R73,315,322 of it did 
not go to the capital expenditure on infrastructure, but what effectively translates to 
administrative costs.  
 Breakdown of costs for Addendums 9 to 11 has been received. Over and above the 
construction budget, various fixed amounts are listed for each project, consisting of the 
following: 
• R15,000: Occupational Health and Safety 
• R12,000: Health & Hygiene 
• R9,600: Land Surveyor 
• R10,000: User Education 
= R46,600: Total Fixed costs 
Then there is a Project Management fee of 9.5% of the construction cost, which together 
with the fixed amounts can be seen as the total fees for Professional Service Providers. The 
costs as per Addendums 9 to 11 also includes an Implementing Agent Fee of 14% of the 
construction cost, consisting of 10% Management Fee, 2% Disbursement Fee and 2% 
Planning Fee.  
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 It is unclear at this stage whether project costs for Addendums 1 to 8 includes exactly 
these amounts and percentages, but it is quite likely that it does. If it does, and the project 
cost as per the addendums are reversed engineered to incorporate these amounts and 
percentages, then it works out to the following:  
 
Table 15: Project cost breakdown 
 
That means that on top of the construction cost, a total of 31% is added for PSP fees 
and Implementing agent fees. This is quite high considering that the water and sanitation 
programme as implemented by The Mvula Trust consists mainly of the drilling of boreholes 
and the construction of  Enviro Loo toilet blocks from standard plans. There is therefore little 
to no project-specific design work.  
As a general rule of thumb in the South African built environment, for construction 
projects that involves uniquely designed plans and full consultant teams, the cost of the 
Professional Service Providers seldom exceeds 20% of the construction cost.  
Also, as a general rule of thumb, the Implementing Agent fee charged, inclusive of 
disbursements, is usually no more than 10% of the project cost. One therefore needs to 
question whether the 14% charged by The Mvula Trust is justified. However, this question 
cannot be answered without comparing it against other options of implementation. Should 
the LDoE have implemented these projects themselves, or through the LDPWRI, there 
would in all likelihood still have been the expenses of the Professional Service Providers, 
but not the Implementing Agent fee. However, then there would have been the costs of 
additional staff salaries, capacitation, disbursements and so forth for the respective 
department to enable staff to implement these projects in-house.  
A factor that makes it difficult to determine whether the apparent high management 
and Professional Service Provider fees are justified, is the fact that to date, The Mvula Trust 
has been the only implementing agent to fairly successfully implement the deliverables of 
the LDoE’s water and sanitation programme. At one stage CSIR was also implementing the 
same type of sanitation programme on behalf of the LDoE, but failed to complete the full 
programme and was terminated – especially as construction is not CSIR’s core function. 
The CSIR did however successfully continue with its condition assessment programme, 
which is more in line with their core function. Similarly, the IDT seems to be more adept at 
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implementing fewer, large-scale projects than a lot of the small-scale projects which makes 
up the water and sanitation programme.  
 
4.5 Evaluation of Capital Expenditure for insights into public service delivery  
 
The dataset as per Annexure A was gained by combining the data from the agency 
agreements, linking it to the institution information as per EMIS, to the property information 
as per CSIR’s PREMIS database, and to the LDoE’s Annual Financial Statements. This 
combined data set could provide insights to improve capital expenditure and service 
delivery. In order to do this expenditure needs to be evaluated against different differentials 
for possible insights on spending patterns and trends.  
 
4.5.1 Total Capital Expenditure per district and facility 
 
Although the total number of projects in Addendum 1 to 8 amount to 799 in total, as 
per Annexure A, the number reduces to 738 when the projects that are ‘on hold’ or 
‘cancelled’ is excluded. It further has to be noted that these 738 projects only affect 629 
facilities, which includes both school building and office accommodation such as circuit 
offices. The discrepancy of 109 is due to the fact that a number of different projects, on 
different addendums, could take place at one facility. For example, at one school there could 
be a “Drill and equip borehole” water project on one addendum, then “Construct 4  Enviro 
Loo toilet blocks” sanitation project on the same addendum, and finally a “Construct diamond 
mesh fence” security project on another addendum.  
Through the consolidated data set, with the unique EMIS number identifier per facility, 
and the unique project number assigned to each individual project, it is possible to compare 
the capital expenditure per facility, which therefore might include payments to more than 
one project from more than one addendum, as well as the capital expenditure per project.  
There is a line item called “Planning for Financial Year 2013/14: All Districts. Water, 
Sanitation and Security” included in Addendum 04 to the value of R40,000, and a line item 
for “Site development plans for Phase 1 Projects Water & Sanitation” included in addendum 
05 to the value of R278,400. As these programmes apply to all districts, and not to a specific 
facility, they would be excluded from the study on capital expenditure which relates to capital 
expenditure per facility.  
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When the total expenditure of the remaining 736 projects on Addendums 1 to 8 is 
divided by the number of facilities, it is evident that an average of R957,417 was spent per 
facility, at an average project expenditure of R825,459. 
 
 
Table 16: Capital expenditure per District Municipality 
 
4.5.2 Average Capital Expenditure per Financial Year 
 
It is a total of eight financial years from 2010/11, when the first MoA and addendum 
were signed, to the 2017/18 financial year, which should have the last of the expenditure on 
Addendums 1 to 8. On average, this translates to an average capital expenditure of 
R75,942,230 on the Addendum 1 to 8 facilities per financial year.  
This is not the total of expenditure by the LDoE to The Mvula Trust during these 
financial years, as there are additional projects on Addendums 9 to 15 that have been 
undertaken by The Mvula Trust, as well as additional projects not included in these 
addendums, for example, emergency projects at specific schools. 
 
4.5.3 Capital Expenditure per Facility Type 
 
The facilities addressed through Addendums 1 to 8 includes office accommodations, 
such as circuit offices; however, it is evident from the table below that the vast majority of 
expenditure has gone to Primary and Secondary School accommodation.  
















Capricorn 287 316 278 874 667 267 079 453 11 795 215 930 590 845 188
Sekhukhune 221 270 231 536 307 222 356 834 9 179 473 1 006 140 823 544
Mopani 7 10 10 978 831 12 514 245 -1 535 415 1 787 749 1 251 425
Vhembe 19 27 24 296 800 20 198 288 4 098 512 1 063 068 748 085
Waterberg 94 113 82 341 050 85 389 020 -3 047 970 908 394 755 655
Grand Total 628 736 628 027 656 607 537 840 20 489 815 967 417 825 459
  66 
 
Table 17: Capital expenditure per type of facility 
 
4.5.4 Capital Expenditure per learner according to facility type 
 
Separating the facilities per type, further allows one to exclude circuit offices and then 
to determine the average capital expenditure on the Addendums 1 to 8 projects per learner 
at the different facilities. For consistency, this is determined by using the 2017 enrolment 
figures as a mark in time. It has to be noted, however, that the enrolment figures at schools 
could fluctuate substantially from one academic year to the next.   
From the table below, it is evident that the average capital expenditure per learner at 
the Public Ordinary Schools included in Addendums 1 to 8 is fairly consistent between 
R2,252 per learner at a Primary School, to R2,463 per learner at a Secondary School. It 
then jumps substantially to R3,532 per learner at a combined school, and jumps even more 
to R4,737 per learner at an intermediate school.  
 
 




















Circuit Office 13 14 6 500 000 6 335 452 164 548 487 342 452 532
Combined 
School
8 12 7 298 000 8 088 387 -790 387 1 011 048 674 032
Intermediate 
School
2 3 1 899 600 2 055 892 -156 292 1 027 946 685 297
Primary 
School
333 378 312 887 849 306 205 334 6 682 515 919 536 810 067
Secondary 
School
272 329 299 442 206 284 852 776 14 589 431 1 047 253 865 814



























8 2290 7 298 000 8 088 387 -790 387 1 011 048 674 032 3 532
Intermediate 
School
2 434 1 899 600 2 055 892 -156 292 1 027 946 685 297 4 737
Primary 
School
333 135957 312 887 849 306 205 334 6 682 515 919 536 810 067 2 252
Secondary 
School
272 115662 299 442 206 284 852 776 14 589 431 1 047 253 865 814 2 463
Grand Total 615 254343 621 527 656 601 202 388 20 325 267 977 565 832 690 2 364
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4.5.5 Capital Expenditure per learner according to school size 
 
The question arises as to why the expenditure per learner should be that high at 
combined schools and intermediate schools. There are only two intermediate schools 
included in Addendums 1 to 8:  
1. Ramagohu Intermediate (Addendum 7), with a 2017 enrolment of 381 
2. Sekgweng Intermediary (Addendum 5), with a 2017 enrolment of 53 
 
It is evident that both these schools have low 2017 enrolment numbers, which could 
potentially point to a reason for the high capital expenditure per learner at these schools.  
The eight combined schools have a total learner number between them of 2 290, 
which averages to 286 learners per combined school. They are therefore also fairly small 
schools.  
In order to determine what impact school size has on the capital expenditure per 
learner through the programme implemented by The Mvula Trust, one has to compare the 
capital expenditure per different school size type.   
The Regulations Relating to Minimum Uniform Norms and Standards for Public 
School Infrastructure (2013) classifies the different types of schools within the following 
categories:  
 
Primary Schools (Grade R to Grade 7): 
1. Micro Primary School: capacity less than 135 learners 
2. Small Primary School: capacity from 35 to 310 learners 
3. Medium Primary School: capacity from 311 to 620 learners 
4. Large Primary School: capacity from 621 to 930 learners 
5. Mega Primary School: capacity of more than 931 learners 
 
Secondary Schools (Grade 8 to Grade 12): 
1. Small Secondary School: capacity from 200 to 400 learners 
2. Medium Secondary School: capacity from 401 to 600 learners 
3. Large Secondary School: capacity from 601 to 1000 learners 
4. Mega Secondary School: capacity of more than 1000 learners 
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The Regulations Relating to Minimum Uniform Norms and Standards for Public 
School Infrastructure (2013) does not provide a category for Secondary Schools with less 
than 200 learners. It does, however, provide the MEC with the powers (subject to certain 
conditions and with valid reasons), to approve the “establishment or retention of a school 
below the minimum capacity…” These secondary schools do exist in Limpopo, with 70 of 
the facilities that form part of Addendums 1 to 8 being secondary schools with enrolments 
of less than 200. Therefore, It would make sense to create another category of secondary 
school, namely: 
5. Micro Secondary School: capacity less than 200 learners. 
 
When the capital expenditure on The Mvula Trust programme is categorised 
according to the size of the school, the following picture emerges: 
 
 














































23 27864 34 516 891 34 267 211 249 680 1 489 879 1 427 800 1 230
Grand Total 333 135957 312 887 849 306 205 334 6 682 515 919 536 810 067 2 252
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Table 20: Capital expenditure per learner at Secondary Public Ordinary Schools 
 
It is clear from the above tables that there are substantial discrepancies between the 
capital expenditure per learner depending on the size school being attended. For Micro 
Primary Schools the expenditure is R6,818 per learner, with the amount per learner steadily 
decreasing as the school size increase, to a low of R1,230 per learner at a Mega Primary 
School. The capital expenditure per learner at Micro Primary Schools is therefore 5.5 times 
more than the capital expenditure per learner at a Mega Primary Schools. Similarly, the 
capital expenditure at Micro Secondary Schools is 4.5 times more per learner than the 
capital expenditure at Mega Secondary Schools.  
 
4.5.6 Capital Expenditure per learner according to geographical location 
 
The question arises as to whether there are other factors that could be contributing 
to this large discrepancy, for example geographic location (for instance which district 
municipality the school falls in), or the poverty level of the community (as measured by the 
quintile that has been assigned to the school by the provincial education department).  
When capital expenditure per learner is compared to the geographical location of the 
schools, as per Table 21 below, the expenditure per learner in the different districts falls 













































18 22462 28 408 800 31 148 691 -2 739 891 1 730 483 1 354 291 1 387
Grand Total 272 115662 299 442 206 284 852 776 14 589 431 1 047 253 865 814 2 463
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Table 21: Capital expenditure per learner, based on District Municipality 
 
4.5.7 Capital Expenditure per learner according to school quintile 
 
The poverty levels of the community within which schools are located can be deduced 
from the quintile assigned to the school by the provincial education departments. Generally, 
quintiles 1 to 3 are generally lower income and more rural based schools, while quintile 4 
and 5 are generally higher income and more urban-based schools.  
When the school quintiles are compared, as per Table 22 below, it is noted that the 
capital expenditure per learner in quintiles 1 to 3 is fairly consistent with a range between 
R2,120 and R2,436 per learner. This expenditure drops significantly R1,439 per learner at 
quintile 4 schools and R753 at quintiles 5 schools.  
This is to be expected, however, as these are the only two quintiles of fee-paying 
schools, which also include former Model C schools. Any infrastructure work implemented 
at these schools would therefore not be as extensive and would require minimal upgrade 






















Capricorn 282 110026 276 374 667 264 704 453 11 670 215 938 668 2 406
Sekhukhune 217 92803 229 536 307 220 413 387 9 122 921 1 015 730 2 375
Mopani 7 4818 10 978 831 12 514 245 -1 535 415 1 787 749 2 597
Vhembe 19 8413 24 296 800 20 198 288 4 098 512 1 063 068 2 401
Waterberg 90 38283 80 341 050 83 372 016 -3 030 966 926 356 2 178
Grand Total 615 254343 621 527 656 601 202 388 20 325 267 977 565 2 364
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Table 22: Capital expenditure per learner, based on school quintile.  
  
 The capital expenditure per learner is therefore not substantially influenced by the 
geographical location or the quintile of the specific school. However, the size of the school 
does make a big difference with expenditure per learner increasing the lower the enrolment 
levels at the school.  
 
  

















1 286 113177 291 167 888 275 669 678 15 498 210 963 880 2 436
2 245 94802 234 190 576 231 818 644 2 371 932 946 199 2 445
3 79 42644 90 989 191 90 387 757 601 434 1 144 149 2 120
4 1 767 2 800 000 1 103 562 1 696 438 1 103 562 1 439
5 4 2953 2 380 000 2 222 748 157 252 555 687 753
Grand Total 615 254343 621 527 656 601 202 388 20 325 267 977 565 2 364
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5 CONCLUSION 
 
This study evaluated the water and sanitation programme as implemented through 
The Mvula Trust by the LDoE, which is of particular interest as a precedent of public services 
and infrastructure delivery through co-production; and secondly as a precedent of 
sustainability innovation through the large-scale decentralisation of basic services through 
off-grid water and sanitation systems.  
Despite implementing many successful infrastructure projects since the dawn of 
democracy in South Africa, the LDoE is still faced with enormous infrastructure backlogs, 
including the eradication of unsafe and unhygienic pit latrines. Unfortunately, when looking 
at the extent of work that needs to be done, the LDoE is facing the challenge of having too 
much to do with too little resources, whether monetary or otherwise, to do it with. This 
situation is not unique to the LDoE, but is faced by all the different spheres in government 
and the different government department in the country, and evidently in other countries as 
well. In the context of urgent service delivery needs against the backdrop of resource 
scarcity, rapid urbanisation, global warming, inequality and increasingly frequent and 
increasingly violent service delivery protests, it is clear that service delivery by the 
government needs to be as efficient and as effective as possible. Accordingly, this 
researched aimed to answer the question:  
 
In order to improve infrastructure service delivery in South Africa, what lessons can 
be learned from the water and sanitation programme as implemented by the LDoE through 
The Mvula Trust? 
 
To answer this question, the research first had to determine what is the institutional 
context that gave rise to the agency agreement between the LDoE, a provincial government 
department, and The Mvula Trust, as a Non-Governmental Organisation. What does the 
agency agreement between the two parties consist of and what does it tell us about co-
production and the relationship between the state and the third sector? 
It was found that the formal arrangement between The Mvula Trust and the LDoE came 
into place against the backdrop of weakened state capacity, and the tumultuous changes 
that took place within the Limpopo Province and the LDoE itself, which includes a period of 
being under section 100(1)(b) administration by the National Executive from 2011 to 2015, 
and being under section 18 administration by the Provincial Executive thereafter until 2017. 
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It also includes a period of repeated audit disclaimers by the AGSA and the LDoE slowly 
gaining financial control and improving its audit outcome to a qualified audit opinion. With 
the state not having the capacity to implement all infrastructure projects on its own, it started 
employing implementing agents to do so on its behalf, for instance the IDT, The Mvula Trust 
and DBSA, which is then paid a Management Fee for their services.  
The agency agreement between the LDoE and The Mvula Trust consists of a 
Memorandum of Agreement, signed in 2010, and 15 addendums to the agreement signed 
between 2010 and 2016. These addendums consists of 1 843 mostly water and sanitation 
projects to be implemented by The Mvula Trust at 1 313 facilities, for a total of 
R1,382,790,376, of which approximately 12% will be paid as a Management Fee to The 
Mvula Trust.  
Within the ever-evolving debate on co-production, the relationship between the LDoE 
and The Mvula Trust does not fit every definition of co-production. It does not, for instance, 
qualify as co-production according to the definition of Joshi and Moore (2004), as it is not an 
organisational arrangement which "implicates clients in effective service delivery, on a 
sustained regular basis,” as the learners or the School Governing Boards do not form part 
of The Mvula Trust.  
Although technically an NGO, it is clear that The Mvula Trust is one of the hybrid 
organisations referred to by Brandsen and Pestoff (2006), with many overlapping qualities 
with the state and the market. According to Brandsen and Pestoff’s framework (2006), there 
is an expanded definition of co-production, within which falls three categories: co-
management, co-governance and co-production (with a restricted definition). When applying 
this framework, the relation between the LDoE and The Mvula Trust falls within co-
production category of co-management, where third sector organisations produce and 
implements services in collaboration with the state. It. The continued and increasing use of 
implementing agents to deliver service on behalf of would suggest a continued move away 
from the Weberian model of a strong state bureaucracy and an increasingly closer and more 
hybrid relationship between the state and the third sector.  
The research then had to determine what are the deliverables of the water and sanitation 
programme and how does it relate to issues on sustainability and resource scarcity. It was 
found that the scope of works for most of the projects implemented by The Mvula Trust 
consists of the provisioning and upgrading of water and sanitation services at schools in the 
province, mainly the construction of the Enviro Loo dry waste facilities and the drilling of 
boreholes. This decentralised form of basic service delivery, unconnected to municipal water 
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supply or sewer systems, was borne mostly out of necessity, but is an improvement on the 
unsustainable and unaffordable centralised water supply and sewer systems that have been 
found to be both unsustainable and unaffordable in the long run. The scale and consistency 
of the roll-out of decentralised water and sanitation systems by the LDoE is commendable 
and has made it the norm, rather than the exception at schools in the province, thereby 
increasing the general acceptance of non-flush toilet facilities.  
The research further had to determine what was the capital expenditure on which 
projects and where, and what is the performance of the programme as measured against 
the cost parameter? To answer this question various datasets on the facilities, projects and 
capital expenditure were combined and consolidated (see attached Annexure A) and 
evaluated to determine the success or failures of the programme as measured against the 
cost parameter. It was found that the total project cost for the 740 projects completed through 
Addendums 1 to 8 is R640 million, and the total expenditure against it is R611 million. That 
means that The Mvula Trust managed to complete the overall programme within budget. 
However, when the data for each addendum are compared, it becomes evident that only 
three of the eight addendums were completed within budget, four was less than 20% over 
the budget, and one was over 20% of the budget. When the expenditure data per project is 
evaluated, it reveals that only 62% of the projects can be deemed to be successful in terms 
of the cost parameter of projects that finished within the allocated project cost. This points 
to a need for stricter project management, better monitoring and evaluation of The Mvula 
Trust, and improved control measures to ensure that over-expenditure does not take place 
on any of the projects. However, the trendline would suggest that The Mvula Trust is 
increasingly improving in keeping their expenditure within the allocated budget.  
In terms of the Memorandum of Agreement, The Mvula Trust is remunerated 10% of the 
project cost as an implementing agent management fee, with 2% for disbursement. This is 
fairly high when compared to other implementing agents. Especially when the fees for 
Professional Service Providers are added, which combined with the management fee result 
in more than 30% of the construction cost. It is questionable whether this high fee is justified, 
especially as the water and sanitation programme involves little to none project-specific 
design work. However, in order to determine whether the fee is justified, it would have to be 
compared to other options of implementation, both in terms of costs and in terms of whether 
the deliverables are successfully implemented or not. Overall, the volume of projects 
consistently implemented over a number of years as part of the water and sanitation 
programme by LDoE through The Mvula Trust, would suggest that it is done reasonably 
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consistently and fairly successfully, although many areas of improvements remain, 
especially regarding value for money and good governance.  
Lastly, the research explored whether the capital expenditure on the programme reveal 
any insights that could ensure that public funds are spent more effectively in the future? It 
was found that there is a substantial difference between the average expenditure per learner 
depending on the size of the school as measured by the school enrolment in 2017.  
For Primary Schools the capital expenditure on these projects at Micro Primary Schools, 
with enrolments of less than 135 learners, amounts to R6,818 per learner; as opposed to 
R1,230 per learner at Mega Primary Schools, with enrolments of more than 931 learners. 
Similarly, for Secondary Schools the capital expenditure on these projects at Micro 
Secondary Schools, with enrolments of less than 200 learners, amounts to R6,242; as 
opposed to R1,387 per learner as Mega Secondary Schools, with enrolments of more than 
1000 learners.  
With the substantial infrastructure needs that exist at schools in Limpopo, coupled with 
limited resources to address these challenges, it would be prudent for expenditure to be 
channelled to where it would have the greatest impact. The data would suggest that the 
greatest impact per learner would be at larger sized schools, and that expenditure at the 
smaller or micro-sized schools are not cost effective.  
It is clear from the above that various lessons can be learned from the water and 
sanitation programme as implemented by the LDoE through The Mvula Trust. Overall, it 
points to the fact that the state does not have the capacity to implement large-scale delivery 
of services, whether infrastructure or otherwise, on its own. Even if it did, it would still be 
questionable as to whether it would be the most cost-effective or efficient way to do so. 
Various forms of co-production and service delivery need to be explored on a continuous 
basis, and evaluated against each other, as it is only in comparison that one would truly be 
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